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Preface - 


Collective social action and planned social change, aimed at reducing 
or controlling persistent social problems, are among the dominant social and 
political characteristics of modern urban-industrial societies. In contempo- 
rary American society, it is increasingly impossible to review and evaluate 
the most widely recognized social problems of this half of the twentieth cen- 
tury without also taking into account the many significant “techniques of 
intervention” which have emerged in response. More and more both teachers 
and students of sociology and social problems are raising pertinent ques- 
tions about what is currently being done, or is being actively considered, to 
ameliorate some of our most visible and costly social problems. Although the 
nature and extent of the problems themselves are commonly reviewed in 
today’s most widely used social problems textbooks, only rarely are ques- 
tions about alternative courses of ameliorative action adequately discussed 
in these “conventional” sociological sources. x 

This book of readings is intended to meet needs such-as those implied 
above by providing a cross-sectional view of some of the more representative 
“techniques of intervention,” which have emerged in response to some of 
our society’s most serious, or at least most widely recognized, social prob- 
lems. In part, its purpose is to answer in descriptive terms frequently raised 
questions about the growing variety of “problem-solving” programs and poli- 
cies which are rapidly becoming a part of our social fabric, and about which 
many social problems teachers and students have only very limited and im- 
pressionistic knowledge. Therefore the editors have attempted to bring to- 
gether in one volume a collection of materials describing some of the major 
existing and emerging programs and policies in at least nine principal social 
problem areas. Heretofore, most of these materials have not been readily 
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accessible to sociologists, except in a diverse variety of professional journals, 
government pamphlets and documents, and in many other mass media or 
lay publications. Many of the relevant materials, for example, are not to be 
found in the sociological collections of most university libraries. 

The book is designed primarily to serve as a text for survey courses in 
social problems, but it can also be adapted as an extension of, or supplement 
to, any of the more conventional social problems textbooks currently in use. 
In addition, it should also prove to be of value in courses aimed at pro- 
fessional and preprofessional students of social work, city planning, nursing, 
education, government, and many other problem-oriented fields. 

Following an introductory chapter, which spells out more fully the ra- 
tionale and orientation of this book, each substantive chapter is introduced 
by a summary and overview of the problem being considered. Of course, 
none of these summaries are completely exhaustive of the vast literature on 
social problems, nor can they be in a collection of this nature. Rather, we 
have drawn upon prevailing social theory and research in order to provide 
what we consider to be the minimum amount of knowledge the reader must 
have to fully understand and appreciate the significance of the techniques 
of intervention discussed in the selections following the introduction to each 
chapter. Thus, some teachers who adopt this book as a text may wish to 
supplement the chapter introductions with additional readings of a theo- 
retical or research nature. 

Chapters 2, 3, 4, and 5 are concerned with what are sometimes classified 
as problems of “community disorganization.” These include poverty and un- 
employment; education and educational opportunities; race relations; and 
urban change and development. These problems are all highly related in 
their causes and consequences, and the unifying sociological themes under- 
lying the techniques of intervention discussed in this part of the book focus 
on developing more efficient and equitable means for allocating community 
resources, reducing community conflict and/or apathy, and the develop- 
ment of community consensus and support for long- and short-run om- 
munity-wide goals. 

Chapters 6, 7, 8, 9, and 10 focus on problems of deviant behavior, or what 
may more accurately be called problems of personal pathology. This section 
of the book includes chapters on mental illness, crime, juvenile delinquency, 
drug addiction, and alcoholism. Whenever possible, the techniques of inter- 
vention described in these chapters are divided into those focusing upon 
preventing the problem and those concerned with the control of the problem 
and the rehabilitation of deviant individuals. Although the techniques used 
may at times be similar, preventing deviant behavior and controlling it after 
it occurs are not the same problem and may well require uniquely different 
theoretical orientations and programs. 

Chapter 11 is perhaps this book’s greatest departure from conventional 
sociological approaches to social problems. It is concerned with the applica- 
tion of human skills and resources to the solution of social problems, It deals, 
in effect, with the problems of the problem-solvers themselves; that is, it 
deals with some of the difficulties faced by those who, in a wide variety of 
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occupational roles and in a variety of organizational setting, have become 
“professional” problem-solvers. This chapter identifies and discusses many 
kinds of new social arrangements which revolve around the roles played by 
these newer kinds of professions, and which have important implications 
for the entire problem-solving process. 

We wish to make it clear that this book is not intended to suggest that 
the techniques of intervention described herein are necessarily “solving” the 
problems they are aimed at, or that these techniques provide “the” best or 
only answers or solutions to these problems. There are many areas of honest 
disagreement, among so-called “experts” as well as among various segments 
of the lay public, with respect to the merits and faults of the action programs 
reviewed here. For example, the goals, the social and economic costs and 
consequences, and the expected impact of many action programs now under 
way or seriously being proposed are subject to a great deal of conflict and 
controversy. In this book we cannot even begin to resolve all of the issues 
that are involved, nor are we better prepared than anyone else to predict 
with any certainty the outcome of today’s problem-solving efforts. Neverthe- 
less, there are many new and significant things being done today that all 
students of contemporary society should be aware of, and our mission here 
is to bring knowledge of as many of these alternatives as possible to an 
interested audience. Hopefully, this book will not “indoctrinate” the reader 
as to the “rightness” or “wrongness” of any given course of action, but will, 
instead, alert him to highly fascinating mechanisms of social change and 
control and stimulate further sociological study and investigation. 

We wish to express our appreciation to the authors and publishers who 
gave us permission to reprint their works. We are also grateful to the many 
students in our social problems courses at various universities who helped 
in pointing out the need for this kind of book and who stimulated our own 
interest in this undertaking. Special thanks go to Ronald Hansen, coordinator 
of the Office of Research and Projects at Southern Illinois University, for 
making various kinds of research support available to us; to Virginia Whit- 
ney, librarian “extraordinary,” whose unique collection of relevant materials 
at the Urban Studies Center at Rutgers—The State University eased our 
task considerably; and to Bruce Runge, research aide, who assisted in the 
preparation of the manuscript. Among the various colleagues who read parts 
of the manuscript, we are most grateful to Harry C. Bredemeier and Daniel 
Glazer for their early suggestions and their keen professional judgments. 
Of course we are especially grateful to our wives, Pat and Ellen, who assisted 
us in ways far too numerous to list here. 

Finally, we share a common responsibility for the intellectual framework 
and organization of this book. In the actual division of labor Gold prepared 
Chapters 2, 3, 4, 5, and 11, while Scarpitti prepared Chapters 6, 7, 8, 9, and 10. 


H.G. 
F.R.S. 


January 1967 
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Introduction 


The early American sociologists who were concerned with the impact of 
industrialization and urbanization on the social life of the community were 
in the vanguard of those who identified and defined social problems, or 
evaluated their causes and consequences. The problems that concerned the 
early sociologists were “latent” social problems," inasmuch as they were not 
widely recognized or discussed as such by the general public, with the pos- 
sible exception of a few socially minded novelists, journalists, and “muck- 
rakers.” These problems were fatalistically accepted by most members of 
the society as part of the natural order of things and, therefore, as inevitable. 

In many respects social problems such as slums and urban congestion, 
mental disorders, alcoholism and drug addiction, and ethnic or racial conflict 
were not considered appropriate subjects for open public discussion, ordinary 
social discourse, or serious and scientific analysis, Thus, even for many college 
students courses in social problems taught by the early sociologists were often 
the first and perhaps the last or only place in which serious analytical discus- 
sions of the nature and causes of deviant behavior or social disorganization 
were permitted and encouraged. Inasmuch as they studied, wrote, and taught 
about aspects of social life that were outside the range of normal discourse, 
many of the early problem-oriented social scientists were also looked upon 
as nonconformist or radicals by their students, . the larger academic com- 
munity, and the public at large.” 

Although the nature and extent of the problems have changed to some 
degree, as have some of their professional interests, many sociologists today 
are still in the vanguard of those who see in current social trends the emer- 
gence of more contemporary “latent” social problems not yet commonly 
recognized or “discovered” by the general public. But what has also hap- 
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pened is that many of the problems first identified or defined by the early 
sociologists, such as some of those mentioned above, are no longer hidden 
from public concern but have, in fact, become “manifest” social problems 
during the past several decades; that is, they have now become the object 
of widespread public concern among all major segments of American 
society, 

No longer is the discussion of the numerous problems of individual devi- 
ance or community disorganization confined to academic circles. Rather, 
action-oriented discussions can now be commonly heard in political debates 
at the national, state, and local levels—among leaders of business and indus- 
try, among almost all ethnic or minority groups, among religious leaders—in 
the university or intellectual community at large and in all segments of the 
mass media. Perhaps the best single recent illustration of how public concern 
with social problems that were “latent” several decades ago has now become 
widespread is the degree to which crime and delinquency, poverty and unem- 
ployment, slums and urban congestion, race relations and problems of main- 
taining basic institutions (such as the family, education, and religion) were 

recognized as public issues and freely discussed during the presidential elec- 
tion campaign of 1964. Indeed, many of the major issues raised in proposals 
for the “Great Society” are those considered in the current, standard social 
problems textbooks! 

Along with growing public awareness of the existence of persistent prob- 
lem-generating behavior, there has also been a growing public recognition 
that the course of many current social problems can be significantly altered 
through strategic interventions involving various sorts of collective social 
action. The notion that problems ought to and can be ameliorated is closely 
related to acknowledgement that a problem exists; indeed, this relationship 
between the recognition of a problem and the desire or ability to solve it is 
an aspect of many common sociological definitions of a social problem: 
“, . . a problem is called social when it affects a large number of people and 
when there is a consensus that there is a problem and that something can be 
done to alleviate it;”* or a “social problem is a condition affecting a significant 
number of people in ways considered undesirable, about which it is felt 
something can be done through collective social action.” 

These definitions of a social problem, not unlike those found in most con- 
temporary textbooks in the field, indicate that there must be agreement by 
large or significant numbers of people on 1) whether or not there is a problem 
and 2) whether or not something should be done about it. Each of these 
decisions is based upon the values of the society’s members and each engen- 
ders a great deal of value conflict.* There is seldom universal consensus on 
the undesirability or harmfulness of any social condition, What is an intoler- 
able situation to one person may well be a completely desirable condition to 
another. Poverty may be seen as a social evil which must be eradicated at 

all costs or it may be seen as a justifiable situation resulting from inferiority, 
laziness, or the “breaks of the game.” In either case, one’s values dictate the 
perspective taken, 
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In order for any condition to become a social problem, then, there must 
be “enough” agreement that it is undesirable or harmful to have it continue 
unchecked. The exact amount of agreement is unknown. For some problems, 
such as crime or illness, agreement on their undesirability is great. For others, 
such as racial inequality or political extremism, agreement is not nearly so 
great. Changing values also affect the social definitions of particular condi- 
tions. Many conditions that were completely acceptable a century ago (child 
labor) or even two decades ago (separate educational facilities for Negroes ) 
are not tolerable today. Hence our children and grandchildren are likely to 
be pondering problems that we never thought of or accepted as inevitable. 

Values also play an important role in determining society's response to an 
undesirable condition. First, it must be decided that the condition should be 
changed. The person who believes that poverty is the just due of the poor 
may agree that the condition is undesirable, but he may also believe that it 
cannot and should not be changed. Until there is agreement that certain 
conditions must be changed no social problem exists and the situation con- 
tinues to be viewed as inevitable, However, when there is a consensus that a 
condition defined as undesirable should also be changed, a second problem 
of values regarding society's response is raised: “What should be done 
about it?” 

For the social problems selected for inclusion in this book the question of 
what should be done has not been resolved. Although one reason for this is 
that the professional problem solvers concerned with a particular problem 
do not always know enough about the condition to affect any change, it is also 
true that values have often limited potential ameliorative efforts or “solu- 
tions.” Some years ago Fuller and Myers indicated that values “obstruct 
solutions to conditions defined as social problems because people are unwill- 
ing to endorse programs of amelioration which prejudice or require abandon- 
ment of their cherished beliefs and institutions, e.g., one possible ‘solution’ 
to illegitimacy would be social acceptance of contraception and abortion, 
practices which in themselves are now defined as violations of the mores.”* It 
is thought by many that drug addiction would be a problem of far less 
magnitude if we would stop reacting to it as a legal problem and instead 
treat it as a medical problem.’ But it appears that to do so would be con- 
trary to the wishes of the majority of the people who have been successfully 
indoctrinated with an untrue “drug fiend mythology.” 

Other value conflicts also emerge when remedies to problems are sought. 
In American society, with its traditional strong emphasis on private enter- 
prise, there is always the question of who should attempt to bring about 
change. Is it the proper function of the government to initiate, support, or 
operate programs designed to alleviate problem conditions? Or should these 
tasks be left to private organizations and agencies? Another conflict is created 
by the problem solvers themselves. Because social problems affect many 
aspects of human life they are the legitimate objects of study of many pro- 
fessional disciplines. Often these professional disciplines do not agree on the 
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most efficacious way of remedying the problem and such disagreement gives 
rise to confusion, especially among nonprofessionals. 

It is obvious that considering a condition as a problem and wanting to do 
something to ameliorate it does not mean that there is necessarily agreement 
on how to solve it. As Rose has pointed out, there is “seldom consensus on 
the procedure to alleviate or handle a social problem, but there is some 
degree of agreement that the problem is at least theoretically modifiable.”* 
The social problems dealt with in this book are in the process of being 
“modified,” even though many methods of modification are being employed. 
They have passed through an awareness stage, during which they were iden- 
tified as problems, and are now in what some writers have called the policy 
determination and reform stages.’ For a few of these problems the strategy 
for amelioration is just now being worked out. For others programs are being 
put into action and policy is actually being tested on the anvil of experience. 
These are the “techniques of intervention”—what society is doing about its 
problems. 

Doing something about our problems was perceptively described as one of 
our national characteristics by Russell Baker of the New York Times when 
he observed that “once an American is faced with a problem, he cannot 
resist the urge to try solving it.”"° According to Mr. Baker, today we are all 
faced with the “problem Problem,” which can be summarized by the ques- 
tion, “What are we going to do when the problems run out?” Whether or not 
the problems will ever run out is, of course, a matter of conjecture, although 
most sociological observers are inclined to be skeptical that this could ever 
happen. But regardless of the long-range outcome, large-scale intervention 
has become a dominant response to the more widely recognized social prob- 
lems of contemporary American society. 

The current widespread public demand for solutions, along with the 
creation of many new problem-oriented activities and organizations, can also 
cause a serious value dilemma for the sociologist with regard to his appro- 
priate professional role within the problem-solving framework. The proper 
behavior for the sociologist in evaluating, advocating, or becoming personally 
involved in actions aimed at minimizing the impact of social problems in 
which he is professionally interested has always been and still is the source 
of considerable debate and controversy within the discipline of sociology." 

Perhaps the school of thought which is most dominant in contemporary 
American sociology is the one that holds the scientific aspirations of the 
discipline as overriding all other considerations, According to this school of 
thought, sociology as a science ought not concern itself with advocating 
normative positions about what “ought” to be, nor even with the practical 
applications of sociological knowledge and techniques. Other prevailing 
schools of thought, probably in a minority, seem to take the more permissive 
view that applied research or direct participation in collective social action 
are indeed among the legitimate concerns of professional sociologists. 

Although there are many variations of these approaches, it is not our 
purpose here to attempt to spell out all of the alternatives, or even to choose 
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among them. The value dilemmas involved in choosing between theoretical 
and applied science, or some combination of them, are quite complex and 
will probably not be resolved to the satisfaction of many sociologists for 
some time to come. 

But whatever the unresolved value dilemmas of the sociologists, the gen- 
erally widespread “discovery” of social problems in this decade by many 
college students has produced a search for solutions. This is indicated by their 
commonly asked questions, such as, “What is being done,” or “What can we 
do,” to help reduce these social problems? Heightened student interest, as 
evidenced by their participation in demonstrations and action programs, is 
further testimony of this growing demand for solutions involving individual 
or collective action. 

Of course the demand for solutions and participation in action programs 
are not just student characteristics. Many people have come to accept the 
idea that man can control the conditions of his environment. No longer must 
he sit by passively while undesirable situations go on unchecked, Perhaps as 
a result of the civil rights struggle of the 1950s and early 1960s, many people 
have placed new and important emphasis on rational planning and remedial 
action to accomplish socially desirable goals. When these methods fail, or are 
too slow in bringing about change, a new breed of social activists have not 
hesitated to employ action techniques such as picketing, marches, sit-ins, 
rent strikes, or boycotts. But, despite the methods, the fact is that more so 
than a century or even a decade ago a significant number of today’s citizens 
will not quietly accept the consequences of social problems. 

Too often the teacher of social problems has failed to acknowledge and 
to deal directly with these concerns, whatever his own orientation might be 
with regard to the issue of theoretical versus applied sociology, In some 
respects, many students already have a greater degree of awareness of the 
existence and impact of certain kinds of social problems than their teachers 
have recognized. Such students generate discussions or debates about alterna- 
tive courses of action which many teachers are too often not prepared to lead 
or evaluate, This may be due to a lack of specific knowledge about how society 
can intervene to alter the impact of its most serious problems. Yet, the very 
existence of attempted interventions represents a fact which cannot be 
ignored by sociologists, for societal responses to social problems are an essen- 
tial element of the sociological analysis of social problems in contemporary 
American society. 

An impressively wide variety of groups and organizations—at the local, 
state, and national levels, as well as in both the public and private sectors 
of our society—already are attempting to change or ameliorate those social 
problems which have recently caused the most public concern, These planned 
interventions represent a bewildering variety of programs and techniques of 
varying promise, about which both the teacher and student of social prob- 
lems must have knowledge, in order to assess their significance. These 
planned interventions are rapidly becoming a part of our social fabric, and 
thus they become part of the empirical data upon which the scientific study 
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of social problems is based. They are sociological facts amenable to scientific 
observation, description, and analysis. 

One of the basic elements of a sociological orientation to social problems 
is “that attempts to solve one problem may promote others, and that a com- 
pletely problem-free society can probably never be attained.”!? Perhaps the 
latter point is obvious and to think otherwise is a utopian dream. Why? Two 
illustrations that dramatically show how the “solution” to one problem may 
give rise to others also serve to demonstrate the improbability of problem-free 
society. In the first case let us look at Prohibition. This “noble experiment” 
was seen as a “solution” to the problem of alcoholism and drinking. With the 
passage of the Eighteenth Amendment in 1919 federal law prohibited the 
sale of alcoholic beverages in the United States, The law was completely 
unenforcible and was flagrantly violated by otherwise law-abiding people. 
Later, of course, it was repealed by the Twenty-first Amendment and has 
become somewhat of a national joke. It is only incidental here that Prohibi- 
tion did not work, since many attempted “solutions” do not succeed and are 
abandoned. Prohibition, however, gave impetus to another problem, orga- 
nized crime, that is seen by many as a far worse evil than drinking alcoholic 
beverages. During the Prohibition era, organized crime in the United States 
flourished as it never had before and grew to such immense stature that it 
has remained as healthy as ever long after the repeal of Prohibition. Here was 
a case of an attempted, if misguided, “solution” to one problem creating 
another, 

The second illustration deals with modern society’s tremendous success in 
prolonging life. Since the founding of our country the years of life expectation 
have nearly doubled. From a life expectancy of around 35 years in 1789, the 
figures rose to about 50 years for both males and females in 1900, and to 66 
years for males and 73 years for females in 1963."° This dramatic rise in life 
expectancy can be attributed to many factors, but it is especially due to the 
great advances in public health and medical practices. Modern medicine is 
now able to prevent many illnesses and successfully treat others that ance 
were fatal. In this sense the social problem of physical illness and early death 
has been greatly moderated. However, these feats have also caused problems 
that did not exist when people died younger. The new problems of the aged— 
medical care, retirement and leisure activities, social security, adequate hous- 
ing, alienation, and loneliness—have been created largely because we have 
been successful in prolonging life. Most would agree that the net results of 
this accomplishment are beneficial, but we cannot deny that new problems 

have been created. 

Planned interventions designed to reduce or ameliorate existing social 
problems are sociologically significant for a variety of reasons. For example, 
they produce new problem-oriented organizations and institutions; they create 
new occupations, new roles for older occupations, new occupational values 
and ideologies; they generate new systems of social interaction, not only 
between the problem solvers and those to whom programs of problem-solving 
are directed, but also among the problem solvers themselves. In effect these 
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interventions produce social change not only in the social problem areas 
that are the intended targets of planned social change but also, in perhaps 
a less anticipated way, in the structural and institutional arrangements in so- 
ciety. In turn these new institutional arrangements are also a basic source of 
social change, social control, and social integration. 

More specifically, the techniques of intervention reviewed in this book lend 
themselves to fruitful sociological analysis in at least the following five ways: 

1. They often represent the application of sociological theory to the 
modification of social problems, For example, the Mobilization for Youth 
program described in the chapter on juvenile delinquency * is based largely 
on the delinquency theories of sociologists Richard A. Cloward and Lloyd 
E. Ohlin, Such applications test the validity of theory and provide feedback 
which allows the theory to be modified in the light of empirical knowledge 
of ongoing social processes. 

2. The interventions undoubtedly have some impact on the course of 
social problems, whatever the direction of the eventual outcomes may be. 
Deliberate efforts at change may produce trends which allows us to predict, 
at least in gross terms, whether a particular problem is or is not capable of 
solution, given the action already under way. Incidentally, they may also 
indicate what some of the social and economic costs of change might be, and 
whether these costs appear to be worth the gains anticipated. Where specific 
programs and activities appear to be successful in reducing the extent or 
incidence of certain kinds of problems, we can shift our attention to those 
problems which appear to be the most resistant to treatment. 

3. Such interventions provide insights into some of the basic social 
processes of our society, especially its capacity to deal with those forces that 
are thought to threaten its continued survival and development. Social prob- 
lems disrupt the existing social structure and create a state of social disequilib- 
rium. Negatively defined situations (problems) break down normative 
expectations and create personal discomfort and distress, Though interven- 
tive techniques the social group attempts either to prevent the problem 
condition or to alter it once it has occurred so as to return to a state of 
“normalcy.” 

4. The internal organization of those programs, agencies, and institutions 
which deal with social problems has itself become of great sociological inter- 
est in recent decades. The growth and proliferation of mental hospitals and 
clinics, community action programs, health and welfare treatment agencies, 
youth service organizations and community relations programs, and city 
planning, urban renewal and housing commissions has stimulated a growing 
number of sociological studies. These are concerned with the internal struc- 
ture and processes of the organizations, as well as their relationships to the 
communities which they serve. 

5, A review of the intervention programs already under way provides 
some guideline to the students who wish to pursue a career in one of the 
many service-oriented occupations which have emerged as a response to 
social problems, or who wish to “do something” about social problems in a 
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volunteer or “lay” capacity. Knowledge of the occupational changes that are 
produced, the new career patterns that develop, and the cooperation or con- 
flicts that arise between rival occupations seeking some status in social prob- 
lem-solving organizations is not ony sociologically worthwhile for students 
to possess, but it also provides them with a better understanding of occu- 
pational areas of increasing importance and to which more and more 
students will eventually make career commitments. 

It should be apparent from this discussion that the very machinery for 
attacking today’s commonly recognized social problems may also be the 
source of new kinds of problems for our society, about which we are just 
beginning to be aware. One of the most significant aspects of problem- 
oriented occupations, such as social work, city planning, nursing, and many 
others, is that more and more they aspire to and take on the characteristics 
of professionalism, with all of the attending difficulties. Thus there is a whole 
range of new problems which revolve around the growth, proliferation, and 
professionalization of these occupations, and which have an important im- 
pact on the problem-solving process. These include the following problems: 
(1) changing the nature or raising the quality of the services provided 
through improvements in the techniques and principles of practice; (2) 
improving or maintaining ethical standards of practice; (3) recruitment, 
training, and socialization of competent and dedicated professional workers; 
(4) role conflict and other difficulties associated with the need to coordi- 
nate professional practice with the policies and programs of complex bureau- 
cratic organizations; and (5) conflict between competing occupational 
groups working in the same or similar problem areas. All of these are crucial 
problems for a society in which planned social change has become widely 
accepted. Some of these critical issues are dealt with in Chapter 11, “The 
Professionalization of Problem-Solving.” 


SOME CAUTIONARY NOTES 
ON THE USE OF THIS BOOK 


This volume is intended as an introductory survey of various techniques of 
intervention which seem to be emerging in response to the contemporary 
social problems discussed in each of the chapter introductions. Each selec- 
tion of readings in the following chapters describes in some detail some major 
approaches to the amelioration of problems which have been tried, are now 
under way, or are seriously being considered and likely to be undertaken in 
the near future, Needless to say, space limitations serve to restrict the number 
and variety of alternatives that can be included in one volume, and, as a 
result, it is not possible to include discussions of many other worthwhile 
policies and programs. Nevertheless, the editors believe the materials selected 
to be reasonably “representative” of some of the more significant contempo- 
rary approaches to problem-solving. Also, an attempt has been made to 
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include materials not as directly accessible to the social problems student 
or teacher through the more conventional sociological sources. 

Many approaches and programs of problem-solving are too recent in 
origin to have yet demonstrated their effectiveness, and many of them gen- 
erate considerable controversy among those who are directly affected, among 
the public at large, as well as among these who are professionally involved. 
Some of the selections to follow do attempt to evaluate critically as well as 
to describe the various action alternatives. Yet it should be made clear that 
this book is not primarily intended as a critique or evaluation of the interven- 
tion programs and policies it describes, because only time will tell which, 
if any, are to be successful in altering the current nature of the problems, and 
what the ultimate consequences for the society as a whole will be. In the 
opinion of the editors, much more “feedback” than has been available so 
far is needed before sound and effective evaluation is in order. Much current 
pseudosociological criticism of ongoing programs, in our opinion, is often as 
premature as the over-optimistic expectations of the participants in many 
action programs. Such premature judgements often provide the student of 
social problems with exaggerated and distorted views of current problem- 
solving efforts, without correspondingly providing an accurate description of 
the actual nature and purposes of the strategies involved. Thus one often 
finds popular criticisms of policies and programs in problem areas, such as 
poverty or urban renewal, which are based on much too limited or distorted 
sources of knowledge of what is actually involved in these efforts to be of 
any constructive value. 

In effect this book hopes to provide a reasonably accurate and concise 
description of ideas, policies, and programs in selected problem-solving areas 
as a point of departure for further feedback, evaluation, and sound critical 
analysis. In many cases teachers using this book may wish to supplement it 
with critical materials after the basic descriptive selections have been 
presented. 

It should also be pointed out here that this is not necessarily a volume of 
“applied sociology’; that is, not all of the techniques of intervention included 
are of a sociological nature or origin, and many of the selections are writ- 
ten by experts who are not professional sociologists. Although some of the 
selections do represent a sociological approach to problems and applications 
of sociological theory, it would be grandiose to assume that all formulation 
and implementation of problem-solving policies in the United States has 
been provided by sociologists, or that the sociologist necessarily has the only 
answers to the tasks at hand. In this respect several interesting volumes of 
readings in applied sociology have recently appeared and it is not our pur- 
pose to duplicate these good efforts.”° Rather the task before us at the present 
time is to understand the broader range of sociological and nonsociological 
intervention alternatives as best we can, and to examine how these alterna- 
tives are currently being applied to the rational control of the more widely 
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Poverty and Unemployment 


Of all the social problems of this decade poverty must certainly be considered 
as among those causing the most active concern, if attention by the mass 
media and in political debate or legislation is any criterion. But when we look 
at the fabulous economic growth of the United States in this century, and 
especially in the last decade, one wonders how we can even think of poverty 
as one of our significant social problems. In fact, for the first time in history, 
a society has made the transition from one characterized by scarcity to one 
characterized by abundance.' 

There is no doubt that changes in its technical and social organization 
have brought enormous increases in productivity to the United States. These, 
in turn, have made possible rapid increases in personal and family income and 
in the general standard of living. For the first time more Americans own 
rather than rent their homes, and such products as the automobile, television, 
a modern stove, and refrigerator are becoming widely distributed among the 
entire population, including many of the poor. Not only has the general 
level of income risen with increased productivity, but there has also been 
a trend toward some equalization of income, with a general leveling up of 
the income of those on the bottom of the economic scale, especially since the 
mid-1930s. There has been a growing middle class, with a shrinking portion 
of the population remaining at the bottom income levels, and according to 
some estimates, the gap between the very rich and the very poor is becoming 
smaller, In the midst of an unprecedented prosperous majority, the poor have 
become a minority. 

Thus in America today we live in what has been labeled by John Kenneth 
Galbraith an affluent society—one characterized by an imposing command 
of physical resources, high standards of private consumption, and freedom 
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from most of the economic uncertainties of life that have plagued man 
throughout history in most parts of the world.? In fact there are some observ- 
ers who maintain that we have now attained the technological ability to wipe 
out poverty completely if we so desire.* 

In the light of these remarkable economic gains in our society, it would 
be reasonable to expect that the concern about poverty as a social problem 
would have significantly diminished. In effect this is what actually did 
happen in the period between the end of World War II and near the middle 
of the 1960s, when poverty did re-emerge as a popular issue. During this 
period the fortunate majority had more and more assumed that almost every- 
one was sharing the rapidly rising living standards, or that everyone was 
prospering as they themselves were as the result of good economic conditions. 
It is really not so surprising then that the remaining millions of Americans 
who did not share this economic growth had become, as described by Michael 
Harrington, increasingly “invisible” to the prosperous majority.: Of course, 
this invisibility has also resulted from the fact that the very poor had become 
in a variety of ways almost completely segregated from the rest of society. As 
Harrington puts it, poverty is off the “beaten path,” confined to certain 
geographic regions or in the deteriorating slums of central cities, well isolated 
from the well-to-do suburbs where most middle-class families now live.’ In 
Harrington's words, this spatial segregation has removed poverty from “the 
living, emotional experience of millions upon millions of middle-class Amer- 
icans. Living out in the suburbs, it is all too easy to assume that ours is, indeed, 
an affluent society,”* 

At this point it becomes important to ask why, in spite of our apparent 
current prosperity, has poverty so suddenly re-emerged in the middle of this 
decade as such a widely discussed and debated social problem? Why are 
there so many new programs and policies being proposed and undertaken 
within the framework of the “war on poverty”? After all, is it not true that 
there are actually fewer people suffering from absolute economic deprivation 
than ever before? P 

This obvious paradox has not been lost on interested observers, and it has 
often been pointed out by politicians, social scientists, and in various news 
media such as the press and television. For example, a recent article in 
Newsweek dramatically poses the problem of poverty in the midst of plenty 
as follows: 


Lingering poverty in the shadow of unrivaled affluence is the painful paradox 
of American life today. In a single generation the richest country on earth has 
banished the bleak specter of The Grapes of Wrath with the gilded fantasy of the 
Beverly Hillbillies. But reality has hardly kept pace with the American Dream.’ 


This apparent paradox can be interpreted or explained in many ways. For 
example, the fact that poverty, now confined to a minority, hidden out of 
sight and out of mind, is a new kind of poverty may be considered as at least 
a partial explanation. Of course, poverty has been the rule, not the exception, 
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for the majority of mankind throughout history. In most societies it was 
usually accepted with fatalism as the natural order of things, or as the natural 
lot of mankind. In other words, since poverty was inevitable, it was very 
rarely defined as a social problem about which something might be done. 
Even in societies where there were glaring inequities in the class structure 
and the distribution of wealth, poverty for the majority was usually accepted 
as a natural and inevitable social arrangement. 

Only when it was widely believed that the problem of poverty could be 
alleviated through collective social action of some sort did the demands 
for the elimination of poverty reach significant proportions. In the United 
States it was not really until the major depression of the 1930s that such 
demands led to widespread public concern and to many of the welfare state 
reforms of the New Deal. Not only was poverty and the inequities in the 
distribution of wealth a source of political concern, but these conditions were 
also widely discussed in the mass media, the literature, and in the intellectual 
community of that period. For example, late-movie addicts may note that 
some of the more significant films of the 1930s dealt with poverty as a theme, 
and many top stars of the day played unemployed workers, hoboes, vaga- 
bonds, and the like. Many of the top gangster films portrayed poverty as one of 
the causes of crime, and the famous tramp created by Charlie Chaplin a 
decade earlier became the protagonist for some bitter satire on existing 
economic conditions in such films as “Modern Times.”* Another significant 
and widely read indictment of the effects of the depression and a plea for re- 
form was reflected in John Steinbeck’s novel The Grapes of Wrath, which also 
was vividly recreated as a motion picture. 

One might conclude that the period from the end of World War II until 
the middle of this decade, when poverty all but disappeared from active 
concern and then suddenly reappeared, simply reflects the fact that during 
this relatively short period of time Americans had shifted their attention to 
problems of re-establishing a peace-time economy and establishing some 
sort of stable world order, At any rate, those Americans still experiencing 
poverty at the bottom of the economic ladder were no longer widely featured 
in the mass media or popular literature. More and more the popular heroes 
became middle class, and the “rat race” of Madison Avenue or “sex in the 
suburbs” became common themes displacing the older emphases on the 
trials and virtues of the poor. This changing image of America and the 
average American man, of course, reflects changes that really had been taking 
place in American society during that period, Perhaps we are today merely 
returning to the unfinished domestic tasks of the 1930s, after the diversions 
caused by World War II and the postwar national and international “recon- 
struction.” 

Another partial explanation for the re-emerging interest in poverty in the 
midst of plenty might also be related to some belated recognition of the 
potential political power of the poor. Although now a minority, their heavy 
concentration in some of the key urban-industrial states tends to give them 
the balance of power in close state and national elections. This especially 
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applies to the Negro segment of the voting population, which is over-repre- 
sented in some of the poverty-stricken areas, and which, as the result of the 
civil rights movement, has also become most actively involved in generating 
demands for large-scale governmental intervention in attacking the problems 
of poverty. 

One might further speculate that the current concern with poverty has 
been rekindled by popular social critics such as John Kenneth Galbraith or 
Michael Harrington. In fact, it has been reported that Harrington’s book 
The Other America actually did impress the Kennedy administration of the 
need for more federal action in combatting poverty with its dramatic descrip- 
tion of the magnitude and quality of the problem.’ And of course it may be 
recalled that the current so-called “war on poverty” was originally conceived 
in the last year of the Kennedy administration. In addition, the mass media, 
which historically has stirred up popular interest in social problems from 
time to time, must also be credited with much recent activity in reporting 
various aspects of the rediscovered poverty problem. 

Yet none of the speculation above adequately explains the re-emerging 
concern for poverty, in the light of its shrinking effects and consequences. 
Perhaps a more satisfactory explanation lies within the theoretical framework 
spelled out by Robert K. Merton and Robert A. Nisbet in the preface to their 
textbook Contemporary Social Problems, The following two propositions are 
most pertinent; 


1. The same social structure and culture that in the main make for conforming 
and organized behavior also generate tendencies toward distinctive kinds of social 
disorganization. In this sense, the problems current in a society register the social 
costs of a particular organization of social life. 

2. It can thus be seen that the sociological orientation rejects as inadequate 
the commonly held doctrine that “evil is the cause of evil” in society. Instead, it 
alerts us to search out the ways in which socially prized arrangements and values 
in society can produce socially condemned results.?° 


In short, social problems cannot be understood except in the light of what 
a society holds to be good or right. It is a matter of values or goals, so to 
speak, and our economic goals and values have been changing. And they have 
been changing because of our affluence and abundance. We no sooner reach 
one economic level than we raise our standards. Hence the standards which 
only a few years ago were adequate, we now view as too low. The satisfac- 
tion of at least the basic food requirements on a bare subsistence level may 
have been good enough for previous generations, but in our own, it is no 
longer considered adequate. In modern societies such as the United States, 
sheer survival has simply become far too low a standard. 

There are four main aspects of the changing standards associated with 
current definitions of poverty. First, there are new definitions of what man 
can achieve and of what human standards of life should prevail. Modern 
technology has consistently broadened man’s potential by making a longer, 
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healthier, better life possible. Thus, in terms of what is technically feasible, 
we have higher aspirations. 

The second important change is that psychological and sociological satis- 
factions have assumed a greater significance in our new standards. As stan- 
dards rise progressively higher than the sheer survival level, status and pres- 
tige considerations loom larger and larger. Even though the average person in 
many respects lives today even better than the privileged elites of past cen- 
turies, the fact is that wherever invidious status differences exist, these status 
differences will be important, no matter what the over-all wealth of the 
society. Psychologically and sociologically the bottom economic levels of our 
society are dispossessed in terms of that the rest of the nation enjoys. Accord- 
ing to Michael Harrington, “they live on the fringe or the margin of American 
society, and as they watch the movies or read the magazines of affluent 
America, they are reminded constantly of their inferior and marginal socio- 
economic status.” It is this low status in a society of abundance that Har- 
rington also sees as the source of the pessimism, defeat, and despair that 
characterizes the “culture” of the poor in the United States. And, of course, 
attitudes such as these tend to be at least as difficult and costly to modify 
as the relative economic deprivation upon which they are based. 

A third aspect of changing standards has to do with the growing involve- 
ment of the federal government in establishing quantitative guidelines for 
defining poverty and measuring its extent and distribution. For example, the 
President’s Council of Economic Advisor's cut-off point of a minimum income 
of $3000 per year for a family of four is widely used as the standard below 
which is classified as poverty. Also this is the level most commonly used as a 
yardstick for determining the eligibility of a local area for federal poverty- 
program intervention. Using the above figure as a criterion, almost one-fifth 
of the total United States population (approximately 35 million people) is 
classified as poor. 

Of course the above definition is arbitrary, and even among federal agen- 
cies there are significant variations in the standards used to measure poverty. 
Current federal definitions range anywhere between $1500 and $7000 in 
annual family income.*® Even within the federal government itself, there is 
anything but a consensus with respect to the standards to be employed for 
defining poverty, at least in strictly quantitative terms. 

But the changes that have been taking place in standards have not only 
been quantitative; they have been qualitative as well. Therefore the fourth 
major change in standards has been the emergence of a whole new ideology 
with respect to human suffering. Abundance has not only made a more 
humane attitude toward poverty possible, but it also provides new economic 
justifications for improving the living conditions of the poor. This shift in 
standards can best be described as a change from an ideology of scarcity to 
an ideology of abundance. 

We can trace this change by first examining the scarcity ideology which 
was reflected in the English Elizabethan poor laws of the seventeenth cen- 
tury and which was generally accepted in this country well into this century, 
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Although the ideology of the poor laws was generally superseded by the 
ideology embodied in the New Deal policies of the 1930s, the core of some 
conservative economic thought in the United States still appears to be based 
on an ideology of scarcity. 

The scarcity ideology underlying the poor laws maintained that those 
at the bottom of the economic ladder could be helped only at the expense 
of those above them, and that therefore all care or aid for the poor had to be 
as inexpensive and humiliating as possible. The theories underlying the poor 
laws have been summarized by sociologist Jessie Bernard as follows: 


Human nature is essentially bad, so that unless you make relief as difficult and 
as humiliating as possible, people will just naturally take advantage of you. There 
must, therefore, be means tests of some sort or other; that is, people must prove 
their destitution and be willing to pay the price in humiliation, or even sacrifice 
of civil rights, if need be. Those receiving relief must be kept below the level of 
self-supporting families because economy in the administration funds is a prime 
consideration and the taxpayer must be protected against a potential horde of 
chiselers, or even the more worthy and deserving poor. He must be protected 
against the squandering of relief funds on swindlers; most people who need relief 
are inferior or deserve this misfortune, therefore there should be no “coddling” 
of clients. Public relief must be made as disagreeable, as punitive, and as unendur- 
able as possible in order to reduce the numbers asking for it. Generosity would 
inevitablv lead to abuse. Economy in the use of public funds, taken for granted 
as a good thing, demands that the natural tendency for people to take advantage 
of generosity be curbed."* 


In almost complete contrast to the scarcity ideology of the poor laws, 
however, there is a much different ideology implicit in modern social welfare 
legislation, including the current “war on poverty.” The currently prevailing 
ideology emphasizes instead the importance and even the necessity of 
maintaining individual family income for all segments of the economy. 
Maintaining income in poor families is no longer viewed as merely charity, 
philanthropy, or even generosity, Instead, it has become a basic functional 
prerequisite of an abundant society. If our increasing production capacities 
are to have an outlet, there must be a population with an adequate income 
to buy the products that are offered. All segments of the economy must have 
money to spend in order to keep it functioning properly. While the ideology 
of abundance may be more humane, it is also firmly based on the current 
economic realities of our productive system. 


WHO ARE THE POOR? 


The most obvious of the poor are the unemployed, and many of the current 
programs and proposals for dealing with poverty are aimed at increasing the 
opportunities for employment. Technically speaking, unemployment refers 
to the situation in which a person is able and willing to work but cannot find 
a job. Of course the economic costs of unemployment are great, but there are 
other important social costs as well. In a society such as ours, where one’s 


Poverty and Unemployment 17 


status seems to be organized around work, take away a man’s job and he 
feels isolated, frustrated, and lost. Even when adequate income is provided 
by means of unemployment compensation, unemployment is socially and 
psychologically very disturbing. Numerous studies by sociologists and 
economists have documented the tremendous dependence of workers on 
their jobs to give meaning to their lives.’* 

Hence, very little of the unemployment that exists in our society can be 
viewed as a result of negative social attitudes toward work on the part of most 
unemployed workers. Rather, the problem of unemployment, in addition to 
the economic losses involved, can best be explained sociologically in terms of 
the positive value work has for most members of our society. In fact, most 
unemployment is probably caused by larger, more complex factors in the 
economy as a whole, quite independent of the attitudes of the individual 
worker or even his employer. 

There are at least two major kinds of unemployment related to the struc- 
ture of the larger economy. The first of these is cyclical unemployment, caused 
by periodic economic fluctuations such as recessions and depressions. These 
fluctuations have traditionally produced high rates of unemployment, but 
there now appears to be some hope that through public and private long- 
range planning, major economic catastrophies such as these can be avoided 
or minimized in the future. What is perhaps likely to become a more serious 
source of unemployment in the future is rapid technological changes making 
many jobs, skills, and occupations obsolete and superfluous. For example, 
new means of automatic production, feedback control devices, and electronic 
data processing are among the advances commonly referred to as automation, 
which already have produced some technological unemployment. The effects 
of automation on unemployment are not restricted to semi-skilled or unskilled 
industrial workers, but may be expected to have an impact on almost the 
entire range of occupations and professions in our society. These effects will 
not only determine the number of workers required, but will also drastically 
transform the nature of work and the kinds of skills required. 

Since we can only begin to speculate at this time what the specific con- 
sequences will be for any given point in the future, there is a great deal of 
controversy regarding the eventual effects of automation. Those who view 
the effects of automation as positive in creating more jobs, as well as more 
wealth, tend to see these as long-run rather than short-run gains. On the 
other hand, those who view automation with alarm are equally concerned 
with its more immediate consequences—those that will effect the current labor 
force and perhaps the children of this generation, Since the impact of rapid 
technological change is already taking its toll among large numbers of 
workers whose skills have been rendered obsolete and whose jobs have been 
seriously altered or eliminated, there is enough ground here for us to consider 
some of the effects of technological changes already under way as serious 
contemporary social problems. 

It should not be assumed from the above discussion that poverty should be 
equated with unemployment, because these two conditions are not entirely 
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identical. A good deal of poverty in our society is not based on unemploy- 
ment. In fact, most of the poor of labor-force age are employed, but their 
poverty comes about as a result of substandard wages or earnings—earnings 
at a level below that necessary to provide them with the goods and services 
of an abundant society.” 

Another characteristic of many of the poor in our society is that they are 
simply not employable. Technically speaking they are not in the labor force 
and are therefore not included in the official governmental statistics on em- 
ployment and unemployment. These poor fall into several categories. First, 
there are those who are not employable because of physical or mental illness. 
A second major category includes the aged or retired who are too old to work, 
or who have been involuntarily removed from the labor force because of 
current values and practices regarding the aged. Fatherless homes, broken 
by death, desertion, or divorce, represent a third important category. In these 
families the female head of the household is unable to seek gainful employ- 
ment because she must provide care for her dependent children. Finally, 
there are those who are too young to have entered the labor force, This group 
includes students, young married couples, and unattached individuals whose 
families, for a variety of reasons, cannot adequately support them until they 
become economically self-sufficient adults. All of the above groups represent 
special kinds of problems which cannot be solved by providing more jobs, 
even though some of them may be important segments of what Michael 
Harrington calls the “culture” of poverty. For each of these groups, the 
measure for dealing with their problems must vary according to their partic- 
ular set of circumstances. 


REDUCING POVERTY AND IMPROVING EMPLOYMENT OPPORTUNITIES 


In the first reading liberal economist Leon H. Keyserling spells out a 
comprehensive range of proposed policies and programs designed to stim- 
ulate the economy as a whole; to create more jobs; to indirectly redistribute 
more of the nation’s wealth and resources among low-income groups through 
more liberal monetary and tax policies; to improve direct income-reinforce- 
ment programs for low-income groups, such as minimum wage protection, 
unemployment insurance, workmen’s compensation, farm-income improve- 
ment, and old age insurance and pensions. Another set of proposals are for 
programs to build human resources through more education and better social 
planning. Many ongoing programs and policies of the federal, state, and 
local governments already do incorporate some of the principles spelled out 
by Keyserling, and many more are in the legislative process, Some of his more 
general proposals are also incorporated in some of the action programs dis- 
cussed throughout the book. Also included in the Keyserling selection is a 
summary of the Economic Opportunity Act of 1964, which is at the heart of 
the current “war on poverty.” 

Title II of the Economic Opportunity Act of 1964 provides financial assist- 
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ance to local communities for the development of “community action” 
programs to combat poverty. This is probably one of the most far-reaching, 
innovative, and controversial federal poverty programs yet devised. The 
newly created U.S. Office of Economic Opportunity has issued a Community 
Action Program Guide, which provides instructions for developing, conduct- 
ing, and administering a community action program at the local level. The 
second reading is a digest of the major parts of the Guide. It spells out the 
major provisions and requirements of Title II, including the requirements 
that “a community action program be developed, conducted, and admin- 
istered with the maximum feasible participation of the residents of the areas 
or neighborhoods in which the program will be carried out and of the 
members of the groups that it will serve,” and that a community must have 
“the ability to mobilize and utilize the community's resources, public or 
private, in an attack on poverty.” The success and/or failure to meet these 
two basic requirements of Title II is probably at the heart of much debate, 
controversy, and conflict regarding the administration and implementation 
of local programs. However, it should be made clear that there probably is 
less disagreement with respect to the goal of the federal community action 
programs, which is to assist local communities to “help themselves” in the war 
on poverty. 

Sociologist Harry C. Bredemeier makes some interesting and very provoca- 
tive proposals for reducing poverty in the third reading. These proposals 
call for the mobilization of “surplus” unskilled workers in a variety of public 
service areas, such as welfare agencies, schools, hospitals, fire departments, 
and so on, where such individuals could be usefully employed and where 
there is currently some short supply of workers. In addition, these proposals 
call for a major extension of educational, recreational, and cultural services 
and facilities for low-income areas of large cities. According to Bredemeier, 
several major purposes would be served: first, these services and facilities 
now notoriously inadequate, could be expanded; second, the poor could be 
employed in large numbers to provide these services; third, the entire society 
would benefit from the additional amenities; and finally, “public works” of 
these kinds would in many cases be contracted through private enterprise, 
thus giving the economy an additional “shot in the arm.” {These proposals 


are extensions of the more general ideas presented by John Kenneth Galbraith 


in his book The Affluent Society.) l 
The status of low-income groups as consumers is not only disadvantaged 


by the lack of economic resources; it is also disadvantaged because of a 
lack of the appropriate skills and knowledge necessary for economical and 
efficient utilization of these limited resources in the urban “market,” and 
because of direct economic exploitation by unscrupulous venders of goods 
and services to the urban poor. It is becoming almost general knowledge that 


the poor very often pay “more” and get “less” for their money in the way of 


necessities, such as food, shelter, clothing, recreation, and credit. One way to 


curb some of the abuses in this area is through consumer-oriented legislation, 
such as requiring “honesty” in the advertising, packaging, and pricing of 
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consumer goods and services; rent controls; and legal regulation of interest 
rates, Consumer pressures for legislation of this kind recently have been 
growing, but little has been passed so far because of much organized opposi- 
tion. Another major strategy calls for more and better consumer education 
for low-income groups. In the fourth reading Consumers Union surveys some 
of the existing programs and resources in this area. 
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PROPOSED POLICIES AND PROGRAM$: 
PLANNING A LoNG-RANGE BALANCED EFFO) 


Leon Keyserling 


This chapter lists all proposals in this 
study, some of which have already been 
discussed. The listing cannot be in order 
of importance, for they are links in a 
chain no stronger than the weakest, and 
many of the proposed programs overlap. 
Nor is it feasible to list programs accord- 
ing to the groups which they are intended 
to hèlp; many programs converge upon 
the same individuals. The chain is 
designed, in lifting people out of poverty, 
to improve the tone of our whole social 
and moral performance. 


The Most General Measures: 

National Fiscal and Monetary Policies 

FEDERAL TAX POLICY For economic 
and social reasons, any further tax reduc- 
tion should concentrate upon enlarging 
the after-tax income of low- and lower- 
middle-income families and unattached 


ae 
individuals. This could be accomplished 
by lifting exemption credits in the per- 
sonal income tax structure—these ought 
to be approximately doubled—and by 
reduction of federal excise or sales taxes 
on necessities as distinguished from 
luxuries. 

FEDERAL SPENDING POLICIES In- 
creased federal spending should take 
high precedence over further tax reduc- 
tion. Wisely directed spending is obvi- 
ously more helpful to the poor. And 
viewing the new technology and auto- 
mation, spending can also do much more 
to help everybody—and especially the 
poor—because of its much greater stim- 
ulus to those types of output which will 
add most to employment opportunity 
and economic growth. Federal per capita 
outlays for all domestic purposes should 
be lifted from less than $181 in the 
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original fiscal 1965 Budget to almost $251 
by calendar 1970, and to about $256 by 
calendar 1975. Over the same period of 
time, federal per capita outlays for all 
purposes should be lifted from about 
$483 to $639, and then to about $677. The 
total federal Budget should be lifted 
from 97.9 billion dollars to 135 billion, 
and then to 156 billion. With optimum 
economic growth, these increases would 
result in a smaller federal Budget in 
ratio to total national production, and a 
very much smaller national debt when 
measured similarly. 

Monetary pouicires The monetary 
policy prevalent since 1952 has been 
shighly regressive in its income effects, as 

Higher interest payments have penalized 
‘Ipw-income groups. And tight money has 
worked severely against adequate em- 
ployment and economic growth. The 
policies of the Federal Reserve Board 
should be drastically revised—by Con- 
gressional and/or Presidential interven- 
tion—toward a more liberal expansion of 
the money supply from year to year, 
with lower interest rates. 


Measure To Reshape the Structure of 

Job Opportunity: Prime Importance 

of Housing and Urban Renewal 

Because of the new technology and 
automation, the rate of productivity gains 
in agriculture and in many branches of 
industry is extremely rapid. Even though 
a greatly increased demand for the prod- 
ucts of these types of economic activity 
is essential toward lifting the consump- 
tion standards of the poor and deprived, 
feasible increases in such demand are 
unlikely to outrun by much the further 
productivity gains in agriculture and in 
these branches of industry. This means 
relatively small opportunities for expan- 
sion of employment in these types of 
economic activity. By far the most prom- 


ising opportunities to expand employ- 
ment—especially among the unskilled 
and semi-skilled—are in the types of 
economic activity where our unmet na- 
tionwide needs call for expansion of 
goods and services far in excess of the 
likely technological advances in such 
types of activity. And in addition to the — 
employment benefits which would result 
from vast expansion of such types of 
activity, the goods and services which 
such types of activity would turn out 
would also be exceedingly helpful to the 
poor as consumers. This calls for vigorous 
measures to reshape the entire structure 
of production, demand, and job oppor- 
tunity. 

Housing and urban renewal is by far 
the most important of these areas quan- 
titatively, and as important as any quali- 
tatively. We need to lift housing starts 
from 1.6 million (almost all for middle- 
and high-income groups) in 1963 to 
about 2.2 million by 1970, with almost 
half of these starts divided equally be- 
tween lower-middle- and low-income 
groups. This effort will require more 
favorable credit terms, including lower 
interest rates, to stimulate private invest- 
ment in housing; for the poverty-stricken 
people in the slums, it will require avast 
increase in public outlays at all levels, 
especially by the federal Government 
This housing expansion should be accom- 
panied by enormous programs of urban 
renewal. Per capita federal outlays for 
housing and community development 
should rise from a negative figure of 
$1.56 in the original fiscal 1965 Budget 
(when the Government is expected “to 
make money” on these programs ) to more 
than $15% by calendar 1970, and about 
$16 by calendar 1975. In the aggregate, 
these federal outlays should rise from a 
negative of 317 million dollars to 3.3 
billion, and then to 3.8 billion. 
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Conventional-type public works, to 
serve genuine needs and to reduce un- 
employment, should receive at least a 
billion dollars a year of additional federal 
support. 


Direct Income-Reinforcement Programs 


MINIMUM WAGE PROTECTION The 
glaring deficiencies in coverage under 
the federal Fair Labor Standards Act 
should be remedied promptly, and the 
minimum wage floor in general should be 
lifted to $2.00 an hour. Overtime premi- 
ums should be extended and liberalized. 

UNEMPLOYMENT INSURANCE By 
combined State and federal action, in- 
cluding higher federal standards and 
some federal contributions, unemploy- 
ment insurance should as soon as feasible 
become the right of all those unemployed 
through no fault of their own, for as long 
as they are unemployed, and at average 
benefit payments of at least half the 
average full-time working wage. Regular 
insurance benefits should be reinforeed 
by special revolving funds and install- 
ment payments to laid-off workers. With 
increased federal aid, disability coverage 
under public assistance and OASDI 
should be as broad as the broadened 
coverage under unemployment insur- 
ance, and disability benefits should be 
lifted to adequate standards as to 
amounts and duration. 

FARM-INCOME IMPROVEMENT ‘The 
whole national farm program needs 
drastic reconstruction, to focus more 
effectively upon the goal of income parity 
rather than price parity for farmers, and 
to get more of the income increases to 
those farmers who need them most, with 
accent upon the family-type farm. Hired 
farm labor should be covered by mini- 
mum wage and unemployment insurance 
legislation, and should have the right to 
organize and bargain collectively. The 
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highest concentration of effort should be 
upon expansion of domestic consump- 
tion, including surplus food distribution 
programs aimed toward adequate nutri- 
tion for the millions of poor Americans 
who still lack it. Our exports of farm 
products to the underdeveloped peoples 
still scourged by starvation should be 
enlarged. Special efforts should be direct- 
ed toward overcoming the exceptionally 
large deficiencies in education, health 
services, and housing in those relatively 
poor States where agriculture and other 
rural living are also highly concentrated. 
This calls for enlarged application of the 
federal “equalization” principle. 

OLD AGE INSURANCE AND PENSIONS: 
These programs, almost everywhere, are 
woefully behind the times, and this has 
grave effects upon the lives of the poor. 
Within about five years, the average 
benefits under OASDI should be approx- 
imately doubled, taking into account not 
only retired workers but also thcir 
spouses or survivors and other depen- 
dents. Emphasis should also be placed 
upon earlier retirements in general, spe- 
cial forms of early-retirement benefits, 
and pension reinsurance plans. Because 
of the regressive nature of payroll taxes, 
federal contributions financed by general 
taxation should assume a large part of 
the costs of benefit payments under 
OASDI. With increased federal aid, the 
same retirement and income objectives 
should be sought for our senior citizens 
and their families who are helped by 
pensions rather than insurance, and for 
those who for one reason or another 
receive neither. There is room for very 
large improvement in those aspects of 
OASDI which deal, not with old age 
benefits proper, but with other types of 
help—including medical—to those in 
great need, 


WorKMEN’S COMPENSATION There 
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is urgent need for very large improve- 
ments in benefits and coverage under 
State workmen’s compensation laws; the 
time has come to consider federal stan- 
dards and aid to expedite this process. 

SPECIAL AND GENERAL PUBLIC ASSIS- 
TANCE One of the greatest tragedies of 
our national life is the pitiful inadequacy 
of all types of public assistance (both 
monetary and in kind) to broken families 
in need, to families headed by women 
who cannot work, and to many other 
types of family groups living in poverty. 
This calls for enlarged federal assistance 
to those special types of State and local 
public assistance now aided federally to a 
degree, coupled with initiation of federal 
aid to general public assistance. Per 
capita federal outlays for public assis- 
tance should rise from $14.15 in the orig- 
inal fiscal 1965 Budget to more than $21 
by calendar 1970, and more than $23 by 
calendar 1975. In the aggregate, the in- 
crease should be from 2.9 billion dollars 
to 4.5 billion, and then to 5.4 billion. 


Programs To Build Our Human Resources 


These programs would have the same 
double-barrelled effects as the proposed 
housing programs. They would serve im- 
mediately and directly the needs of the 
poor, And because the needed increases 
in output in these areas would far exceed 
the rate of technological gains in these 
areas, these programs would do most to 
enlarge employment opportunity, and, in 
their construction aspects, would do 
most to increase employment opportu- 
nity for the unskilled and semi-skilled. 

Epucation In the public schools 
alone, we need from now through 1970 
about 100,000 new classrooms a year, 
compared with actual building programs 
averaging about 60,000. We need to 
recruit about 100,000 teachers a year for 
the public schools, or about 50 percent 
more than recent and current recruit- 


ment levels. Teachers still need large 
salary increases, especially in the poorer 
States. Specialized programs to deal with 
the school dropouts should be pushed 
vigorously. In higher education, very 
large increases are needed in scholar- 
ships, student loans, and physical plant. 
Even if the States and localities continue 
to strain their resources to the utmost, 
and even with the highest foreseeable 
private outlays, federal outlays for educa- 
tion should increase on a per capita basis 
from $8.35 in the original fiscal 1965 
Budget to more than $33 by calendar 
1970, and about $39 by calendar 1975. In 
the aggregate, they should be lifted from 
17 billion dollars to 7 billion, and then 
to 9 billion. 

MepicaL care Prompt enactment 
of “Medicare” is essential, along with 
expansion of other types of public medi- 
cal assistance to the needy regardless of 
age. We need approximately to double 
the average annual rate of hospital con- 
struction during the next ten years, along 
with vast increases in the numbers of 
doctors and nurses, and their improved 
distribution throughout the country. 
Medical research has made great strides, 
but it needs far more support. On a per 
capita basis, federal outlays for health 
services and research should be lifted 
from $8.55 in the original fiscal 1965 
Budget to close to $23 by calendar 1970, 
and more than $30 by calendar 1975. In 
the aggregate, they should be lifted from 
1.7 billion dollars to 4.8 billion, and then 
to 7 billion. With more adequate health 
facilities and personnel as a foundation, 
a federal system of universal health in- 
surance should be established, financed 
in part by payroll taxes and in part by 
general taxation. 


Training and Retraining Programs 


The very encouraging projection of 
training and retraining programs for the 
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poor and deprived under the Economic 
Opportunity Act of 1964 leaves many 
needs untouched. Handicapped workers 
need more attention. Federal aid in the 
form of relocation allowances is essential. 
In the broad category of labor and man- 
power and other welfare services, federal 
per capita outlays should be increased 
from $6.07 in the original fiscal 1965 Bud- 
get to about $9.50 by calendar 1970, and 
increased slightly further by 1975. In the 
aggregate, they should be increased from 
1.2 billion dollars to 2 billion, and then to 
about 2.2 billion, 


Conservation and Improvement 
of Our Natural Resources 


We have been experiencing a long 
drawn-out neglect in this whole field. In 
some areas, water and power supplies are 
lagging far behind very rapid population 
growth and corresponding industrial 
growth, The rivers flowing through some 
of our most congested urban areas are 
polluted. The air hanging over many of 
our industrial areas is dirty and foul. 
Recreational facilities and areas are in- 
adequate and inaccessible, certainly for 
many of the poor and deprived. Atomic 
eneggy research and development for in- 
dustrial purposes should be quickened, 
with more emphasis upon public control 
or regulation in the public interest. Such 
investment is an essential part of the 
expansion of employment opportunity, 
especially for the lesser-skilled who com- 
prise so large a portion of those who are 
poor, young, and jobless. This is basically 
a national responsibility. Federal per 
capita outlays for resource development 
should be lifted from $12.77 in the orig- 
inal fiscal 1965 Budget to about $15 by 
calendar 1970, and more than $15.50 by 
calendar 1975. In the aggregate, they 
should be lifted from 2.6 billion dollars to 
3.2 billion, and then to 3.6 billion. 


Programs for the Distressed Areas 


Our approaches thus far to the shock- 
ing conditions in Appalachia and else- 
where are mere nibbling on the fringes. 
With appropriate modifications, we need 
to apply to these areas the same boldness 
and practical imagination, and the same 
comprehensiveness of effort, which went 
into the making of TVA. Our country 
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now sorely needs many “TVA’s. 


Redressing Dislocations Caused 

by Government Programs 

Shifts in the size and location of na- 
tional defense activities, as well as in Gov- 
ernment procurement activities arising 
under other programs, result in major 
changes in employment opportunity. The 
Government should make every effort to 
reduce dislocating effects to a minimum, 
including placement of new plants and 
other activities in labor surplus rather 
than in labor shortage areas, and curtail- 
ment of plants and other activities in 
labor shortage rather than in labor sur- 
plus areas. Similarly, the international 
trade and tariff policies of the United 
States have a short-range adverse impact 
upon some industries and employment 
therein. As these international policies 
are in the national interest, their eco- 
nomic costs should be borne by the nation 
rather than by specific groups, and com- 
pensatory action of the proper kind 
should be taken to prevent these policies 
from impacting with excessive severity 
upon these particular groups. 


The War against Discrimination 
in All Its Forms 


We cannot rest on our oars with respect 
to civil rights and liberties. These rights 
and liberties are precious for their own 
sake; their denial in any degree is evi- 
dence of the man-made oppression and 
neglect which also filter through the 
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whole problem of poverty and depriva- 
tion in our country. Further, the whole 
crusade for civil rights and liberties needs 
to be allied with the whole crusade 
against poverty; for even when people 
become entirely free, they will still strug- 
gle to be well-fed and well-housed. Other 
forms of discrimination, while less talked 
about, are also on the scene. Despite 
passage of highly desirable legislation by 
the Congresss in 1964, women are still 
grossly discriminated against—in their 
education and training opportunities, 
their chances to get jobs, and their pay 
when on the job. Through combined ac- 
tion at all levels, this type of discrimina- 
tion should be stamped out. The same 
comments apply to the irrational and 
unjust aspects of discrimination based 
on age. 


The Range of State and 
Local Responsibilities 
Superficially, it might seem that the 
foregoing listing would impose too heavy 
a share of the war against poverty upon 
the federal Government. But to date, the 
States and localities have made Hercule- 
an efforts to expand their services, in 
sharp contrast with inadequate action at 
the federal level. In an article in the 
September 1964 Harpers, Edmund G. 
Brown, the Governor of our most popu- 
lous State with one of the most intricate 
combinations of every kind of social and 
economic problem, sets forth courageous- 
ly and admirably the fallacy of denying 
that such problems as medical care, 
poverty, and education are national in 
scope, or asserting that they fall within 
“the province of the city or State just be- 
cause they occur in the city or the State.” 
Governor Brown points out that we live 
in a time of “jet-age federalism and it is 
here to stay, no matter how fervently its 
detractors invoke the Founding Fathers.” 


Despite all this, many of the proposals 
in this study involve combined action at 
all levels of government. The projections 
in this study urge that the annual rate 
of federal outlays for goods and services 
be lifted to a 1975 level about 41 billion 
dollars above the 1963 level, and that 
over the same period of time the annual 
rate of State and local outlays for goods 
and services be lifted about 36 billion. 
Thus, the proposed increases at the State 
and local levels are more than six-sevenths 
as large as those proposed for the federal 
Budget. 


The Range of Private Responsibilities 


There is nothing in this study which 
indicates the prospect or desirability of 
any shrinkage in the traditional role and 
responsibilities of private enterprise. 
While the study urges, comparing 1975 
with 1963, an increase of 77.4 billion dol- 
lars in the annual rate of outlays for goods 
and services by governments at all levels, 
it projects an increase of 103.6 billion in 
gross private investment (including net 
foreign), and an increase of 335 billion 
in private consumer expenditures, adding 
up to an increase of 516 billion in the 
annual rate of total national production. 
And within the private sector, many 
adjustments in prices, wages, and profits 
are needed to achieve a more workable 
balance between the advance of our 
productive capabilities and the advance 
of effective demand for ultimate prod- 
ucts. 

Further, the proposals for expansion of 
social security, to the extent adopted, 
would impose additional obligations in 
the form of payroll taxes upon employers 
and workers in the private sector, even 
though federal legislation would continue 
to provide the framework. 

Effective implementation of these pro- 
posals would require many changes in 
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the methods by which national economic 
and social policies are developed and 
applied, beginning with the Employment 
Act of 1946. 


The Need for Improved Utilization 
of the Employment Act of 1946 


The very real problem is how we may 
obtain the knowledge and consents re- 
quired for the best attainable blend of 
private and public efforts at all levels. 
The Employment Act of 1946 is admi- 
rably suited to this purpose. But opera- 
tions under this Act, while rewarding in 
many respects, require further improve- 
ment. 

The Economic Reports of the President 
should include the types of goals set forth 
in this study but not as yet adequately 
spelled out in these Reports. They should 
contain a Job Budget, looking at least 
five and probably ten years ahead. As 
part of their analysis of purchasing 
power, and of the policies needed to 
maximize it, they should embrace the 
objective of a minimum adequacy level 
of living for all American families, and 
include goals for the rate of the reduction 
of poverty in America, Only these Reports 
can carry to a logical conclusion the 
coogdination of the war against poverty 
intended by the responsibilities vested in 
the Director under the Economic Oppor- 
tunity Act of 1964; the programs under 
his purview are at best limited segments 
of a total war against poverty. The Eco- 
nomic Reports should include the equiv- 
alent of the American Economic Per- 
formance Budget used throughout this 
study to develop balanced goals. The 
federal Budget should become an integral 
part of this American Economic Per- 
formance Budget—for national fiscal 
policy is only an implement of national 
economic and social policy—and so 
should our other basic national economic 


programs, such as Social Security, hous- 
ing, and monetary policies. 


Proper Limitations on “Planning” 
in a Free Society 


The methods just recommended would 
represent neither top-heavy concentra- 
tion of responsibility, nor excessive 
“planning” alien to our institutions and 
values, They do not envisage govern- 
mental encroachment upon the tradition- 
al functions of our private economic 
groups. They do not even envisage major 
additional types of public functions, 
although they would result in quantita- 
tive increases in many of these functions. 
And our national economic policies, 
under these methods, would be guided 
by the same managerial integration and 
purposefulness which mark large business 
enterprises; one of the important by- 
products would be that the Government 
could slough off or reduce many of its 
rapidly proliferating activities by doing 
a few essential things better. 

And while this suggested procedure 
would not improperly mingle private and 
public responsibilities, the general goals 
embodied in it would offer extremely use- 
ful information to the private sector of 
the economy. The goals for employment, 
production, and purchasing power, ac- 
companied by meaningful analysis of our 
potentials and needs, would be helpful 
to private enterprise in somewhat the 
same manner as the “Postwar Market” 
surveys made by the Government and 
others toward the end of World War II. 
Moreover, by providing a better rationale 
for recommended public policies, the 
procedure would enlarge private under- 
standing of needed public action. This in 
itself would tend to reduce greatly the 
ultimate determination of public policies 
by “compromise” of competing group 
pressures; it would bring to the fore the 
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long-range mutuality of real interests 
which should override the short-range or 
superficial conflicts, Developed through 
consultation and cooperation between 
private economic leadership and the gov- 
ernment, this procedure would help to- 
ward that larger degree of unity under 
freedom which is the fundamental an- 
swer to the totalitarian challenge. 

In many respects, this procedure— 
modified to comport with our own 


institutions—would be similar to the 
“indicative planning” which has sparked 
the remarkable performance of some 
countries in Western Europe during the 
past decade. It would help us to steer 
more effectively between the Scylla of 
doctrinaire statism and the Charybdis 
of doctrinaire laissez-faire. Nothing 
much short of this can meet our own 
needs in the second half of the 20th 
Century. 


APPENDIX: SUMMARY OF 


THE Economic OPPORTUNITY Act OF 1964 


TITLE I—YOUTH PROGRAMS 


Part A of this title provides for establish- 
ment of a Job Corps, designed to enroll 
young people aged 16 to 21 who are out 
of school and out of work, or in dead-end 
jobs. These young people, withdrawn 
from the environment of poverty in which 
they now exist and brought together in 
conservation or training centers in rural 
or urban areas, would be accorded oppor- 
tunity for general education, vocational 
training, useful work, and physical up- 
building. In some ways, this aspect of 
the program is analogous to the Civilian 
Conservation Corps three decades ago. 
Enrollees would receive living allow- 
ances, and in some cases during service 
a payment up to $25 a month would be 
made to a member of the enrollee’s 
family. The program is intended to enlist 
about 40 thousand youths during the first 
year, and about 100 thousand during the 
second, It would be undertaken through 
agreements with federal, State, local, or 
private agencies, The federal expenditure 
which appears to be intended for fiscal 
1965 is 190 million dollars. 
Part B of this title is designed to extend 


federal financial assistance to programs 
sponsored by State and local public 
agencies and by non-profit private agen- 
cies. These programs would provide both 
work and training for unemployed young 
people aged 16 to 21, now caught up in 
the consequences of their low incomes 
or the low incomes of their families, This 
endeavor would place special emphasis 
on the types of work permitting and en- 
couraging those now prone to become 
dropouts to remain in school, or encour- 
aging and facilitating the return to school 
of those who have already dropped put. 
It is estimated that these efforts would 
involve directly about 200 thousand 
youths during the first full year. With 
non-federal matching up to about 10 
percent contemplated generally during 
the first two years, the federal outlay 
which appears to be intended for fiscal 
1965 is 150 million dollars, 

Part C of this title inaugurates a work 
study program to assist young people 
from low income families to obtain higher 
education. Applying to both students and 
potential students, and administered by 
the institution of higher learning in- 
volved, this effort would concentrate upon 
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both campus employment and off-campus 
employment through agreements with 
public agencies and private nonprofit 
agencies, The assistance would take the 
form of part-time jobs, beneficial in 
themselves and augmenting the financial 
resources of these young people for edu- 
cational purposes. It has been estimated 
that this program will cover 140 thousand 
students in the first full year of operation. 
The federal financial assistance, on a 
90-10 matching basis during the first two 
years, appears to be intended in the 
amount of 72.5 million dollars for fiscal 
1965. It would be made available in the 
first instance to the States in accord with 
specified formulae of apportionment, and 
from the States would move downward 
to the institutions of higher learning and 
through them to the students. Some 
grants may be made directly to the edu- 
cational institutions. 

Title I authorizes 412.5 million dollars 
for fiscal 1965. 


TITLE II—URBAN AND RURAL 
COMMUNITY ACTION PROGRAMS 


Part A of this title, under the heading 
of General Community Action Programs, 
covers federal grants to public agencies 
and nonprofit private agencies in qualify- 
ing communities. These grants would aid 
programs developed at local levels, both 
urban and rural, to combat poverty in all 
its forms—whether made manifest in 
youth unemployment, deficient educa- 
tion, slum conditions, ill-health, etc. In 
addition, there are provisions for federal 
technical-assistance grants to State agen- 
cies which help communities in the 
development of such programs, and for 
grants to public and private agencies to 
conduct research, training, and demon- 
strations related to the purposes of this 
Part A. The federal outlays, which appear 


to be intended in the amount of 315 mil- 
lion dollars for fiscal 1965, are designed 
during the first two years to cover up to 
90 percent of the total cost. 

Part B of this title contemplates basic 
educational programs for deprived adult 
citizens—really education and/or train- 
ing programs, The federal aid is to be 
advanced to the States in the form of 
grants, and made available through them 
to local educational institutions. This aid 
appears to be intended in the amount of 
25 million dollars for fiscal 1965; the 
small amount reflects the idea of “pilot” 
projects as a start. 

Part C of this title provides for estab- 
lishment of an information and coordina- 
tion center to encourage voluntary assis- 
tance for deserving and needy children. 

Title II authorizes 340 million dollars 
for fiscal 1965. 


TITLE III—SPECIAL PROJECTS TO COMBAT 
POVERTY IN RURAL AREAS 


Part A of this title envisages practical 
income-creating assistance by the federal 
Government to poor families engaged in 
agriculture, including those with some 
income outside of agriculture. It autho- 
rizes loans up to $2,500 to low-income 
rural families to help them acquire or 
improve real estate, reduce encum- 
brances, erect improvements, operate or 
improve farms not larger than family- 
sized, participate in cooperatives, and 
finance non-agricultural enterprises 
which supplement income from farming. 
It also authorizes loans to local coopera- 
tives engaged in helping low-income rural 
families. 

Part B of this title covers in very broad 
terms loan assistance to public agencies, 
private nonprofit groups, and individuals 
engaged in the development of programs 
helping farm migrants. The types of help 
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contemplated include housing, sanitation, 
day-care, and education. 

This title also authorizes indemnity 
payments to farmers for condemned milk. 

Title III authorizes 35 million dollars 
for fiscal 1965, and also permits utilization 
of 15 million additional which may be 
transferred from authorizations under 
other titles. 


TITLE 1V—EMPLOYMENT 
AND INVESTMENT INCENTIVES 


This title projects new forms of assis- 
tance, more liberal and in some respects 
different from those now undertaken by 
the Small Business Administration, to 
assist small business firms and those seek- 
ing to establish them. Such loans out- 
standing at any one time are not to exceed 
$25,000 in amount, and are to be covered 
by the regular funds of the Small Business 
Administration. 


TITLE V—WORK EXPERIENCE PROGRAMS 


. Building further upon 1962 and 1963 
legislation, this title focuses upon experi- 
mental, demonstration, or pilot projects 
designed to help unemployed adults to 
obtain employment and to enlarge their 
capacities for self-support and personal 
independence, In this connection, it ap- 
pears that major stress would be placed 
upon achieving transfers from relief rolls 
and upon helping disintegrating families 
and working mothers. It is estimated that 
this effort might reach about 130,000 
unemployed adults during the first full 
year of operation. 

For this Title V, 150 million dollars is 
authorized for fiscal 1965. 


TITLE VI—ADMINISTRATION 
AND COORDINATION 

The Act establishes an Office of Eco- 
nomic Opportunity in the Executive 
Office of the President, headed by a Di- 


rector. The Director is empowered to use 
both paid employees and volunteers. He 
is authorized to recruit and train a Volun- 
teers in Service to America (VISTA), 
which brings to mind the Peace Corps, 
and to assign these volunteers to various 
aspects of the war against poverty, work- 
ing largely in cooperation with other 
federal, State and local agencies. 

Serving as an overall coordinator of the 
war against poverty, the Director is au- 
thorized to delegate functions to other 
federal agencies (some are delegated by 
the Act itself), and is charged with co- 
ordination of all anti-poverty efforts. To- 
ward more effective coordination, an 
Economic Opportunity Council is estab- 
lished to advise the Director—composed 
of the Director as Chairman, the Secre- 
taries of Defense, Interior, Agriculture, 
Commerce, Labor, and Health, Educa- 
tion, and Welfare, the Attorney General, 
the Housing and Home Finance Admin- 
istrator, the Small Business Administra- 
tor, the Chairman of the Council of Eco- 
nomic Advisors, the Director of Selective 
Service, and other agency heads who 
may be designated by the President. 
There is also authorized a National 
Advisory Council, made up of the Direc- 
tor as Chairman, and not more than 
fourteen other members to be appointed 
by the President as representatives of the 
general public. 

For this Title VI, 10 million dollars is 
authorized for fiscal 1965. 


TITLE VII—TREATMENT OF INCOME 
FOR CERTAIN PUBLIC ASSISTANCE 
PURPOSES 


This title provides that assistance under 
the Act, up to specified amounts, shal] not 
limit any individual’s right to receive 
unemployment compensation or public 
assistance, 
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Thus, the Economie Opportunity Act 
of 1964 authorizes 947.5 million dollars 
for fiscal 1965. However, the federal 
Budget for fiscal 1965 indicates an intent 


to expend only somewhat more than half 
of this amount during the fiscal year, the 
excess being available to make future 
commitments. 


COMMUNITY ACTION GUIDE PROGRAM 


GRANTS FOR COMMUNITY 
ACTION PROGRAMS 


THE PURPOSE OF THE COMMUNITY AC- 
TION PROGRAM The purpose of federal 
assistance to community action programs 
is to help urban and rural communities 
to mobilize their resources to combat 
poverty. Because community needs and 
resources differ widely, considerable 
latitude is allowed in the development 
and conduct of a community action 
program. 

A vital feature of every community 
action program is the involvement of the 
poor themselyes—the residents of the 
areas and members of the groups to be 
seryed—in planning, policy-making, and 
operation of the program. 

The long-range objective of every 
community action program is to effect a 
permanent increase in the capacity of 
individuals, groups, and communities 
afflicted by poverty to deal effectively 
with their own problems so that they 
need no further assistance. 

Poverty is a condition of need, helpless- 
ness, and hopelessness. It is rooted in a 
network of social ills that include inade- 
quate education, unemployment, poor 
health, and dilapidated housing. To al- 
leviate them requires a varied and 
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coordinated attack. Remedial reading, 
literacy courses, employment counseling, 
homemaker services, job development 
and training, consumer education, voca- 
tional rehabilitation, and health services 
are some of the many activities that can 
be supported and coordinated within a 
community action program to attack 


poverty. 


ELIGIBILITY OF 
APPLICANT 


J, DeFmNITION OF COMMUNITY 
The “community” to be served by a com- 
munity action program may be any urban 
or rural, or urban and rural, geographical 
area, including but not limited to a State, 
metropolitan area, county, city, town, 
multi-city unit, or multi-county unit. Gen- 
erally, a community should be cotermi- 
nous with a major political jurisdiction, 
such as a city or county, or with a group 
of political jurisdictions exercising respon- 
sibility for related public programs. In 
metropolitan areas, whenever feasible, 
the community should include all of the 
urbanized or urbanizing portions of the 
area. 

A community shall cover a geographi- 
cal area of sufficient size and population 
to allow for the effective utilization of 
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human, physical, and financial resources 
in an attack on poverty. Communities 
containing very small populations are 
encouraged to combine their efforts with 
adjacent jurisdictions to ensure the crea- 
tion of an adequate resource base. 

An acceptable alternative to combining 
the efforts of several small communities 
in a single community action program is 
the creation of a multi-community agency 
that can serve as a central administrative 
unit and resource base for a number of 
smaller community action agencies. 

The delineation of the community to 
be served should be related to the char- 
acter and incidence of poverty it contains 
and to the type of programs or activities 
to be undertaken. For example, an entire 
State or even a number of States may 
constitute a community as a basis for 
action with respect to the problems of 
special groups of the poor, such as migra- 
tory workers and seasonal agricultural 
laborers, whose needs cannot be ade- 
quately met on a more restricted geo- 
graphical basis. 

2. ELIGIBLE AGENCIES Grants for 
the development, conduct, and adminis- 
tration of community action programs 
may be made to a public agency or to a 
private non-profit agency. 

To be eligible for federal assistance, 
an applicant agency must have: 


a. Adequate authority to enter into con- 
tracts with and to receive grants from the 
federal Government and to carry out the 
program for which it is requesting assis- 
tance, either directly or by contract or agree- 
ment with other agencies. In any case where 
the applicant agency is required to obtain 
the approval of another body before making 
application, or before expending program 
funds, or in establishing its policies, it shall 
provide evidence in its application for fed- 
eral assistance that the other body has ap- 
proved the proposed community action 
program prior to submission of the applica- 
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tion. For example, if a municipal agency is 
the applicant and if approval of its budget 
and its ability to contract with other agen- 
cies is within the jurisdiction of the city 
council, then the city council must approve 
of the program before submission of the 
application to OEO. Or, in the case of a 
private non-profit agency, if a policy ad- 
visory committee has the power to establish 
or change policies of the applicant agency, 
then the committee must approve the pro- 
grani prior to submission of the application. 

b. The ability to mobilize and utilize the 
community’s public or private resources in 
an attack on poverty. The various resources 
of a community, and some of the means to 
mobilize them, are described below in Sec- 
tion 4. 

c. A commitment to enlist the participa- 
tion of residents of the areas and members 
of the groups to be served in the develop- 
ment, conduct, and administration of the 
proposed program. The ways in which this 
may be accomplished are described below 
in Section 5. 

d. Adequate provision for participation 
in policy-making by the major agencies and 
institutions in the community, both public 
and private, which have a concern with 
poverty and by the residents of the areas 
and members of the groups to be served. 
The actions necessary to meet this require- 
ment in the case of a broadly based com- 
munity action agency which intends to carry 
out a coordinated program are described in 
Section 6 below. Requirements to be met by 
any agency, including single-purpose agen- 
cies seeking federal assistance for projects 
of limited scope, are described in Section de 

e. The capacity to utilize efficiently and 
expeditiously the assistance for which appli- 
cation is made, Standards for the selection 
of program personnel are set forth in Section 
8. The means for carrying out a community 
action program are described in Section 9. 


3. SPECIAL REQUIREMENTS FOR PRIVATE 
NONPROFIT ORGANIZATIONS An appli- 
cant which is a private non-profit organ- 
ization, in addition to meeting the re- 
quirements stated above, must qualify for 
federal assistance by meeting one of the 
following conditions: 
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a. It must be an institution of higher 
education, as defined in Section 401(f) of 
the Higher Education Facilities Act of 1963 
(20 U.S.C. Sec. 701). 

b. It must be an institution or organiza- 
tion which has had a concern with problems 
of poverty prior to application for federal 
assistance under Title II-A. Any organiza- 
tion formed since enactment of the Eco- 
nomic Opportunity Act of 1964 (August 20, 
1964) will be presumed in need of sponsor- 
ship (see item c.) unless a substantial in- 
volvement in anti-poverty action can be 
demonstrated. If the applicant agency is 
formed from a group having a concern with 
poverty prior to application, the continuity 
of the organization must be demonstrated. 
This would be required if an unincorporated 
association became a non-profit corporation 
for the purpose of applying for federal 
assistance. 

c. It must be sponsored by a public 
agency, or by one or more private institu- 
tions or organizations which have had a 
prior concern with problems of poverty. 
Sponsorship must be in the form of an offi- 
cial act anions the applicant as the com- 
munity action agency for the area to be 
served. When the applicant claims sponsor- 
ship by a private organization, it shall pro- 
vide evidence demonstrating that organiza- 
tion’s substantial concern with problems of 
poverty prior to enactment of the Act. 


In addition, an applicant which is a 
private non-profit organization must 
provide, prior to the receipt of any grant 
funds, evidence that it has established an 
accounting system which, in the opinion 
of a certified public accountant or a duly 
registered public accountant, is adequate 
to meet the purposes of the grant. In any 
case where a component project is to be 
conducted by a private agency under 
contract, the community action agency 
shall take all necessary actions to ensure 
that the accounting system of the other 
agency is adequate to meet the purposes 
of the contract. 

4. MOBILIZATION OF RESOURCES 
The act provides that an applicant must 


have the ability to mobilize and utilize 
the community's resources, public or 
private, in an attack on poverty. 

Every community in America has 
agencies which provide services to the 
poor. Many of these agencies already 
receive financial assistance from State and 
federal governments. Mobilization of 
these existing resources is an essential 
part of a community action program. 

Most agencies tend to concentrate on 
one basic service function, such as edu- 
cation, employment, health, housing, or 
family welfare. Where several agencies 
are working in the same functional area, 
they relate to each other in a “service 
system.” The mobilization of resources 
for a community action program should 
bring these various service systems to- 
gether in a concerted attack on poverty. 

The effort should embrace all or most 
of the following: 


a. The educational system, including the 
public schools and the related State educa- 
tional agencies, libraries, private schools, 
and other private agencies providing educa- 
tional services. 

b. The employment system, including 
the State employment service, the appren- 
ticeship agency, employers, labor unions, 
the educational agencies that train and re- 
train people for specific occupations, the 
vocational rehabilitation agency, and agen- 
cies that conduct special employment pro- 
grams, such as for youth or the handicap ed. 

c. The family welfare system, including 
the public welfare department, school social 
workers and the private agencies that try to 
strengthen family life by providing such 
services as counseling, casework, budgeting 
and spending techniques, and income main- 
tenance through public assistance. 

d. The health service system, including 
the public health department, the commu- 
nity nursing agency, and the clinics and 
emergency room of the community hospital. 

e. The housing system, including public 
agencies concerned with the enforcement of 
housing and building codes, fire prevention, 
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low-rent housing, urban renewal, and mort- 
Gage insurance, and the private agencies 
concerned with housing and related physi- 
cal improvements. 

f. The economic development system, 
including agencies—public or private—which 
assist the community to retain and enlarge 
its level of employment opportunities. 

g. The consumer information and credit 
system, including banks, credit unions, con- 
sumer cooperatives and consumer education 
groups, better business and related business 
organizations. 

ý. The legal services system including 
bail-bond procedures, legal aid, public de- 
fenders, administrative appeals agencies, 
correctional agencies, and other private and 
public groups protecting the legal rights of 
individuals. 


Each of these service systems deals 
with only part of the complex and inter- 
related causes of poverty. The separate 
service systems need to be linked in a 
total network in order to mount an effec- 
tive attack on poverty. Each applicant 
agency must demonstrate its ability and 
intention to mobilize community re- 
sources against poverty through the 
establishment of linkages among and 
within service systems and through other 
means. 

5. RESDENT PARTICIPATION The 
Economic Opportunity Act requires that 
a community action program be devel- 
oped, conducted, and administered with 
the maximum feasible participation of 
the residents of the areas or neighbor- 
hoods in which the program will be 
carried out and of the members of the 
groups that it will serve. Among the 
means to ensure participation of residents 
of the areas and members of the groups 
served are: 


a. Representation on the policy-making 
body and appropriate advisory boards of 
the community action agency. 

b. Use of existing and neighborhood or- 
ganizations and the creation of new repre- 


sentative neighborhood organizations for 
advice on program policy and, where ap- 
propriate, tor actual conduct and adminis- 
tration of elements of neighborhood-based 
programs. 

c. The provision of meaningful oppor- 
tunities for residents, either as individuals 
or in groups, to protest or to propose addi- 
tions to or changes in the ways in which a 
community action program is being planned 
or undertaken, 

d. Employment, to the maximum extent 
feasible, of the residents of areas being 
served in jobs created as part of the com- 
munity action program itself. Such jobs 
should include positions which allow resi- 
dents to influence the ways in which policy 
decisions are made and carried out, as well 
as jobs in which special advantage can be 
taken of the residents’ knowledge of and 
familiarity with the area. Such employment 
opportunities should be maximized through 
the identification of tasks not requiring pro- 
fessional status. 

e. Other methods and approaches for 
involving the poor include: 

(1) Formation of a “grass-roots in- 
volvement” committee to focus attention 
on problems and methods of involving 
the “hard-to-reach” poor and to evaluate 
the effectiveness of the approaches 
adopted. 

(2) Surveys conducted by neighbor- 
hood workers. 

(3) Surveys conducted by organiza- 
tions concerned with poverty. 

(4) Formation of citizen forums. © 

(5) Formation of block clubs. 

(6) Block elections, petitions, and ref- 
erendums. 

(7) Newsletters to neighborhood lead- 
ers and potential leaders. 

(8) Neighborhood newspapers. 

(9) Promotional techniques, including 
use of films, literature, and mobile units 
operating from information centers. 

(10) Meetings of neighborhood 
groups with civic and political leaders. 


The requirement of resident participa- 
tion applies to all stages of a community 
action program, from its inception on. 
Achievement of meaningful participation 
shall be a continuing objective of every 
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community action program, since it is 
through their own effective participation 
that the residents and groups to be served 
can most readily achieve the objective of 
a permanent increase in their capacity to 
deal with their own problems without 
further assistance. 

6. PARTICIPATION IN POLICY-MAKING: 
BROADLY-BASED AGENCIES The most 
effective and desirable community action 
program is one which is broadly-based, 
organized on a community-wide basis, 
and involves the coordination of a variety 
of anti-poverty actions. A broadly-based, 
coordinated program should eventually 
embrace components in all of the major 
service systems and extend to all of the 
major concentrations of poverty within 
the community. While, initially, few com- 
munities may be able to undertake fully 
coordinated programs, priority will be 
given to agencies organized for that pur- 
pose and with the wide participation of 
existing organizations and agencies to 
achieve it. 

To be broadly-based, a community 
action agency must provide ample oppor- 
tunity for participation in policy-making 
by the major public and private agencies 
responsible for services and programs 
coneerned with poverty, other elements 
in the community as a whole, and the 
population to be served by the commu- 
nity action program. The opportunity for 
representation shall include either mem- 
bership by representatives of these three 
categories on the policy-making or gov- 
erning body of the community action 
agency or, where such membership is not 
feasible, on a policy advisory committee. 
The functions of such a policy advisory 
committee shall be to assist in review and 
establishment of program policies, per- 
sonnel policies and recruitment, and to 
act as a hearing board for any citizen 
groups who may want to propose addi- 


tions to or changes in the community 
action program. 

The minimum standards for representa- 
tion, either on the governing body of the 
community action agency or on a policy 
advisory committee, are: 


a. Representation from private and pub- 
lic agencies shall include at least one rep- 
resentative of the chief elected official, or 
officials, of the community, the board of 
education, the public welfare agency, and 
the major private social service agencies. 
Consideration should also be given to rep- 
resentation by the public health agency, the” 
public housing hs urban renewal rae 
the local office of the State employment 
services, any non-public school or school 
system ible for the education of a 
substantial number of children from poor 
families, and private social and education 
agencies headquartered in low income areas, 
such as a settlement house. 

b. Representation from the leadership of 
important elements in the community, such 
as labor, business, religious, and minority 
groups. Particular attention should be paid 
to ensuring adequate minority group repre- 
sentation in cases where minority group 
members comprise a large proportion of the 
population of the “target” areas or groups 
selected for the community action program. 

c. Representation from residents of the 
areas and members of the groups to be 
served, including at least one representative 
selected from each of the neighborhoods or 
areas in which the community action pro- 
gram will be concentrated. In the selection 

rocess, there should be maximum possible 
involvement of the groups and persons to be 
represented. The selection process should be 
designed to encourage the use, whenever 
feasible, of traditional democratic ap- 
proaches and techniques such as group fo- 
tums and discussions, nominations, and bal- 
loting. This will minimize the possibility 
that a representative does not command the 
support or confidence of the group or area 
that he represents. (See Section 5 above for 
additional means of resident participation.) 


Applicants which are unable to meet 
these standards may request a waiver, 
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by submitting a justification and an ex- 
planation of how adequate representation 
will be achieved. 

Community action agencies which seek 
to conduct broadly-based, coordinated 
programs must accept the responsibility 
of ensuring that every interested group 
and organization in the community has 
an opportunity to express its concerns, 
to propose activities, and—if it represents 
a significant element of the community— 
to be represented on the governing board 
or policy advisory committee, 


ELIGIBILITY OF ACTIVITIES 


l. Locat mrmarve The appli- 
cant agency has considerable flexibility 
in determining what activities it will 
undertake, the manner in which these 
activities will be undertaken, and the 
families and individuals that will be 
assisted, subject to the policies and pro- 
cedures in this guide and to such further 
policies and procedures as may be issued 
by the Office of Economic Opportunity. 

2. CHARACTERISTICS OF ELIGIBLE AC- 
TIVITIES Å wide variety of activities 
can be included in a community action 
program. Each community action pro- 
gram shall, however, display all of the 
characteristics listed below. 


a. Benefit to the poor. A community ac- 
tion program must focus on the needs of 
low-income families and individuals. Where 
the nature of the activity requires adminis- 
tration by areas or groups, services and as- 
sistance shall be made available only in 
areas and for groups which have a high 
incidence of povertv. Means tests are not 
required to screen out individuals or families 
above specific income levels; however, the 
applicant will be required to provide ade- 
quate evidence that any proposed activity 
will indeed be concentrated on the needs 
of the poor. Where the applicant agency 
selects a “target” area or population group 


that does not include the poorest residents 
of the community, adequate reasons for such 
selection must be provided. d 
In determining the incidence and location 
of poverty in the community, the number 
and proportion of low-income families, par- 
ticularly those with children, shall be given 
significant weight. Among other factors that 
shall be considered are the following: 

(1) The extent of persistent unem- 
ployment and underemployment. 

(2) The number and proportion of 
persons receiving cash or other assistance 
on a needs basis from public agencies 
or private organizations. 

(3) The number of migrant or tran- 
sient low-income families, 

(4) School dropout rates. 

(5) Military service rejection rates. 

(6) Other evidence of low educational 
attainment. 

(7) The incidence of disease, disabili- 
ty, and infant mortality, 

(8) Housing conditions, 

(9) Adequacy of community facilities 
and services, 

(10) The incidence of crime 
nile delinquency, 

The applicant may identify additional fac- 
tors which indicate evidence of poverty, 
particularly as they relate to specific needs 
to be served by Proposed programs, 

b. Progress toward eliminating poverty. 
The program must give promise of progress 
toward eliminating poverty in the commu- 
nity, or toward eliminating one of the under- 
lying causes of poverty. A community action 
program may do this through developing 
employment Opportunities, improving hu- 
man performance, motivation, and produc- 
tivity, or bettering the conditions under 
which people live, learn, and work, The 
aim of community action is not merely im- 
provement in the standards of life of the 
poor but the provision of Opportunities to 
enable poor people to move into the main- 
stream of American life. 

c. Utilization of other programs. A com- 
munity action program must provide for 
the re-direction, extension, expansion, or 
improved utilization of existing programs 
and activities. It should also make maxi- 
mum use of resources available under other 
federal programs, including other titles of 


and juve- 
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the Economic Opportunity Act, as well as 
of previously unused community resources, 
public or private. 

Generally, assistance under Title II-A will 
not be made available where it is feasible 
to utilize another federal aid program. 
Nor will aid be made available where there 
is evidence that existing, available com- 
munity resources are not being fully utilized 
to meet the need in question. 

d. Sufficient scope and size. A commu- 

nity action program must provide for an 
adequate range of activities, and for the 
necessary linkages among such activities, to 
ensure a reasonable prospect of success. 
Where the full scope of services and activi- 
ties cannot be provided immediately, plans 
should be made for their inclusion at the 
earliest practicable opportunity (see “Build- 
ing-block” approach, below). 
Programs shall be of sufficient size to deal 
efficiently and expeditiously with the prob- 
lems toward which they are directed. This 
need not prevent concentration on a partic- 
ular “target” neighborhood or area where 
problems are especially severe; it does mean 
that programs that are too small and too 
limited in scope will not be assisted. 


3. “BUILDING-BLOCK” APPROACH 
Many communities, at the outset, may be 
unable to initiate coordinated community 
action programs which link different 
programs and service systems in an effec- 
tivesand efficient attack on poverty. With 
establishment of such a coordinated pro- 
gram as its goal, a community may decide 
to use a “building-block” approach in the 
development of its community action 
program, beginning with one or two es- 
sential projects and subsequently adding 
others. 

Communities may combine the “build- 
ing-block” approach with a program 
development stage, which can either 
precede or accompany the undertaking 
of the first action projects. Encourage- 
ment is given to requests for concurrent 
assistance for program development and 
for the conduct and administration of 


limited programs embracing those com- 
ponents on which early action is most 
feasible. 

The “building-block” approach enables 
an applicant to start a community action 
program in the most expeditious manner. 
It should be recognized, however, that 
the individual initial projects must even- 
tually become component parts of a 
broader coordinated effort. 

4, DEFINITION OF “COMPONENT PROJ- 
ECT” A community action program is 
made up of component projects, Each 
component project comprises a specific 
group, or bundle, of closely related ac- 
tivities, usually designed to be carried out 
by a single agency or organization and 
intended to serve a particular target 
group or sector of the population, (For 
examples of what a component project 
might include, see the list of eligible 
activities under Section 6 below. ) 

Component projects may be of four 


types: 


a. Program development components 
enable an applicant to prepare sound and 
effective plans and programs and to orga- 
nize for community action, Grants are made 
under Section 204 for this purpose. 

b. Conduct and administration compo- 
nents enable the undertaking of a variety 
of activities attacking poverty. Conduct and 
administration components may provide 
wholly new services, extend existing ser- 
vices, alter current services so that they 
offer new opportunities, or educate and mo- 
tivate individuals to use existing services 
and facilities which they are not aware of or 
do not know how to use. In any event, they 
must involve more than merely the con- 
tinuation of activities already under way in 
the community. Grants are made under 
Section 205 for these purposes. 

c. Training or technical assistance com- 
ponents provide for the training of person- 
nel — professional or non-professional — 
who work in community action agencies or 
for the provision of technical assistance in 
situations where it may not be feasible to 
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utilize program development funds. Grants 
are made under Section 206 for these pur- 
OSes. 

d. Preference components are projects 
which are to be financed under other sec- 
tions of the Economic Opportunity Act or 
under other federal acts, but which are in- 
cluded in the community action program 
so that preference can be obtained for them. 


5. ELIGIBLE PROGRAM DEVELOPMENT 
ACTIVITIES Federal assistance is pro- 
vided under Section 204 for the develop- 
ment of community action programs in 
order to assist communities to prepare 
sound and effective plans for an attack on 
poverty. 

Program development assistance is 
available either for planning a coordi- 
nated community action program which 
includes a broad spectrum of compo- 
nents, or for intensive analysis and plan- 
ning of a single component. Generally, 
assistance for detailed work in planning 
a single component should not be re- 
quested until the community has under- 
taken and completed the development of 
an initial, broader analysis. For commu- 
nities interested in starting their efforts 
with a program development stage, a 
suggested work program has been devel- 
oped by the Office of Economic Oppor- 
tunity (See Exhibit VII). Applicants 
may use this model or may modify or 
change it. The work that may be done 
under a program development grant is 
not limited to the planning of actions to 
be financed under Title II-A. Program 
development activities may include con- 
sideration of other programs under the 
Economic Opportunity Act, other federal 
programs, and the use of State, local, and 
private resources as well. Generally, the 
following types of activity are eligible: 


a. Investigation of the incidence of pov- 
erty, and of its characteristics. 
b. Analysis of existing agencies and 


services in terms of the extent to which they 
meet the needs of the poor and how they 
might become more effective in achieving 
this objective. 

c. Preparation of proposals for the or- 
ganization, financing, scope, and content of 
community action programs. 

d. Development of means by which resi- 
dents of the areas and members of the 
groups to be served may participate effec- 
tively in community action programs. This 
may include initial efforts to organize neigh- 
borhood groups to aid in program develop- 
ment. 


Work financed by program develop- 
ment grants must be designed to result 
in the completion of a plan of action for 
one or more components of a commu- 
nity action program, 

6. EXAMPLES OF ELIGIBLE CONDUCT 
AND ADMINISTRATION ACTIVITIES The 
following activities are examples of proj- 
ects which may be eligible for assistance 
under Section 205. The list is intended to 
be suggestive, rather than all-inclusive. 
Many additional activities can be includ- 
ed in a community action program. The 
Office of Economic Opportunity is pre- 
paring, and will publish from time to 
time, more detailed descriptions of pos- 
sible activities which can be included in 
a community action program. 9 

Applicants are strongly encouraged to 
consider ways in which the eligible activ- 
ities suggested below can be combined 
with an increase in the direct involvement 
of poor persons in the community action 
program. One specific way in which this 
can be done in virtually every case is 
through the employment of “target” area 
residents as non-professional workers. 


a. Remedial and non-curricular educa- 
tion. Federal assistance to education under 
Title II-A is limited to remedial and other 
non-curricular educational activities. Eligi- 
ble educational activities include: 

(1) Remedial programs that empha- 
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size the correction of deficiencies in read- 
ing, Janguage arts, spelling, and mathe- 
matics. 

(2) Programs that enrich the school 
experience beyond the normal curricu- 
lum. 

(3) Supportive services to increase 
the classroom teacher's chance for success 
with children from low-income areas. 
Such services might include specialists in 
psychology, school social work, speech 
and hearing, and health. 

(4) Pre-school day care and nursery 
centers for three- and four-year olds. 

(5) Tutoring programs in which high 
school or college students and adults are 
used to tutor pupils in need of extra edu- 
cational assistance. 

(6) Specialized in-service training for 
school personnel to make their efforts 
more effective in working with the child 
from low-income areas. 

b. Employment, job training, and coun- 
seling. 

(1) Developing job opportunities in 
fields directly related to community ac- 
tion, where there are needs for a wide 
variety of nonprofessional and technical 
aids to extend and assist the efforts of 
professionals in welfare, health, educa- 
tion, and related fields. 

(2) Economic development efforts 
which stimulate the creation of new jobs 
within the community, either in public or 
private employment. Emphasis shall be* 
placed on jobs for unemployed or low- 
in€ome persons. 

(3) Creation of supplementary busi- 
ness or industrial employment opportuni- 
ties for farm families who wish to remain 
in rural areas. 

(4) Establishment of a small business 
development center to increase oppor- 
tunities for self employment and create 
jobs by providing advice and assistance 
to very small businesses. Such a center 
can take advantage of Title IV of the 
Economic Opportunity Act, which is ad- 
ministered bv the Small Business Admin- 
istration, to help small businessmen get 
management training and obtain loans on 
liberal terms. 

(5) Establishment of neighborhood- 
oriented employment information, coun- 
seling, and placement facilities for unem- 


ployed youth. (This activity should seek 
the participation of Youth Opportunity 
Centers established by State employment 
services in cooperation with the Depart- 
ment of Labor.) 

(6) The provision of supporting serv- 
ices, such as guidance and counseling, to 
young men and women engaged in vari- 
ous job training programs. 

(7) Job training and education pro- 

s aimed at the development of spe- 
cific skills required for currently available 
jobs or in the work habits and communi- 
cation skills required in an employment 
situation. 

c. Health and vocational rehabilitation. 

(1) Health examinations and referral 
services for low-income adults and chil- 
dren. 

(2) Rehabilitation and training of the 
physically or mentally handicapped. 

(3) Providing health, rehabilitation, 
employment, educational and related ser- 
vices to young men rejected for military 
service. 

(4) Environmental health programs, 
such as rat extermination and other ac- 
tions to improve sanitation and living 
conditions. 

(5) Health education programs di- 
rected at the entire low-income family. 

(6) Expanding the range of medical 
and social services available at out-patient 
clinics to serve low-income families more 
effectively. 

(7) Providing information on family 
planning. Activities of this type will be 
approved only if conducted in conformity 
with State and local law and under the 
supervision of medical authorities. The 
use of the information service must be 
wholly voluntary on the part of the re- 
cipients, and must not be a prerequisite 
to any other form of aid. Information 
must be made available on a variety of 
techniques, so that individuals can ob- 
tain information which is consistent with 
their ethical, moral, or religious beliefs. 
OEO has special conditions applicable to 
any program which contains family plan- 
ning activities. These will be provided on 
request. 

d. Housing and home management. 

(1) Improving the living conditions 

of the elderly through homemaker ser- 
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vices, which can often be performed by 
non-professional workers. 

(2) Improving home management 
skills through classes and through tne use 
of home management aides. 

(3) Proviaing information on such 
matters as how to apply and qualify for 
admission to low rent public housing; 
what to look for and how much to pay 
for private rental or sales housing; how to 
go about home rehabilitation and repair 
and how to obtain the most advantageous 
financing for such improvements; and 
how homeowners in temporary financial 
difficulty may seek and obtain relief. 

(4) ‘Aiding homeowners, tenants, and 
landlords in obtaining enforcement of 
housing and construction codes. 

(5) Providing instruction in “do it 
yourself” home maintenance and repair, 
stressing simple and nontechnical opera- 
tions, such as repair of furniture with 
hand tools, refinishing of furniture, care 
of walls and floors, painting, preventive 
maintenance of electrical appliances and 
equipment, etc. 

(6) Organizing nonprofit sponsors or 
cooperative organizations to plan for re- 
habilitation and construction of housing 
for low income families. 

(7) Services and facilities designed 
to improve the quality of life for resi- 
dents of-low rent public housing and to 
expand contacts between them and the 
rest of the community, 

(8) Aiding in the relocation of fami- 
lies displaced from their homes by public 
or private action, including assistance in 
making the move, finding new housing, 
overcoming social or psychological ad- 
justment problems, and becoming assim- 
ilated into a new neighborhood. 

e. Welfare 

(1) Improving the level of social 
services and developing new services for 
low income families, including recipients 
of public welfare. 

(2) Providing group and family day 
care services. 

(3) Assistance to in-migrant families 
from rural areas in meeting the problems 
of urban living. 

(4) Providing testing, counseling, and 
guidance for persons unable to qualify as 


welfare recipients because of residency 


requirements or other legal restrictions. 
f. Consumer information, education, and 


mutual aid. 


(1) Operation of consumer informa- 
tion and education programs to improve 
the ability of low income groups to max- 
imize their resources in the purchase of 
goods and services and to acquaint the 
low income consumer with available ser- 
vices and protections. 

(2) Assistance in the establishment 
of cooperative ventures to allow low in- 
come families to maximize their resources 
as well as developing leadership and 
managerial skills. 

(3) Providing budget and family fi- 
nancial counseling services to effect a 
permanent improvement in spending 
habits. 

(4) Establishment of low-cost credit 
and improved patterns of spending and 
saving through credit unions and banks. 
g. Legal aid and information on the 


rights of the poor. 


(1) Preventive law counseling, in- 
cluding individual counseling, drafting 
and dissemination of model lease agree- 
ments, financial agreements, and other 
contractual arrangements; and preven- 
tive legal education in the rights of the 
accused, the rights of welfare clients, 
employee rights, tenants’ rights, consum- 
ers’ rights, and domestic relations law. 

(2) Referral of persons needing legal 
assistance to legal aid agencies, as part 
of the provision of other types of service 
and assistance. s 

(3) Coordination of legal aid and 
public defender agencies with other so- 
cial services. 

(4) Improvement of legal aid agen- 
cies by extending their area of operations 
into the realms of welfare and housing. 

(5) Improvement of existing public 
defender services available to the indi- 
gent. 

(6) Creation of neighborhood law 
firms to engage in advocacy on behalf of 
the poor and to aid such groups as ten- 
ants’ organizations and organizations of 
welfare recipients. 

h. Resident Participation 

(1) Establishment of services, such as 
recreation, tutoring, home-making, etc., 
which are developed, administered, and 
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operated by local resident organizations 

such as a block club, a tenants group, a 

neighborhood council, or a mothers club 

at a local church. 

(2) Providing staff services and other 
resources, including equipment and fa- 
cilities, to existing local organizations in 
order to enable them to advise and in- 
form the community action agency and 
other institutions about the needs, prob- 
lems, and concerns of the poor. Where 
these are absent or without the confi- 
dence of the poor, staff can be made 
available for the purposes of developing 
local autonomous associations and organ- 
izations. 

(3) Establishment of a systematic 
and regular survey procedure, using local 
residents to act as interviewers, to identify 
the attitudes and opinions of the residents 
on the administration of the community 
action agency and the effectiveness of its 
program components. 

(4) Formation of resident advisory 
groups, with staff assigned to ensure that 
information and materials developed by 
these groups is fed back to the commu- 
nity action agency and provides a guide 
for operational policies. 

i. Neighborhood centers. Establishment 
of multi-service centers to coordinate and 
focus different service programs at the 
neighborhood level. From such a center, 
services can be extended to families in the 
neighborhood. A center can house as well 
as integrate such activities as a day care 
program, a health service, an employment 
information and testing unit, adult literacy 
classes, legal advice, ome-makers, and a 
housing information clinic. Centers may be 
located in schools or in vacant stores, office 
buildings, or municipal buildings. 

j VISTA and Job Corps activities. 

(1) Supervision of volunteer workers 
enlisted in the VISTA program of the 
Office of Economic Opportunity, estab- 
lished under Title VI of the Act. Appli- 
cants are encouraged to consider the use 
of VISTA volunteers as an effective means 
of accomplishing the objectives of their 
community action program. 

Applicants interested in including VISTA 

volunteers in a community action pro- 

gram should communicate directly with 

VISTA, Office of Economic Opportunity, 


Washington, D.C. for information on ap- 

plication procedures. 

(2) Activities performed in connec- 
tion with the Job Corps of OEO, a resi- 
dential training center program estab- 
lished under Title I-A of the Act to aid 
youth between the ages of 16 and 22. 
Areas in which community action pro- 
grams can assist and supplement Job 
Corps facilities include: (a) acting as a 
Job Corps recruiting and screening 
agency; (b) sponsoring and coordinating 
community activities which play a part in 
the life of enrollees at near-by Job Corps 
facilities; and (c) identifying opportuni- 
ties for employment of Job Corps gradu- 
ates and aiding in the evaluation of the 
subsequent experience of graduates as 
employees. 

Applicants interested in including Job 

Corps-related activities in a community 

action program should communicate di- 

rectly with Job Corps, Office of Economic 

Opportunity, Washington, D.C., for fur- 

ther information. 

k. Administration of community action 
programs. The administration of a commu- 
nity action program is eligible for financial 
assistance. Where administrative or over- 
head costs cannot be specifically attributed 
to one or more components of the commu- 
nity action program, they may be united in 
an administrative component. When the 
community action agency is carrying out a 
variety of activities, and receives funds 
from a variety of sources, administrative 
costs may be allocated among such sources 
on a reasonable basis. Rates for allocation 
will be provisional, pending audit. 

i. Evaluation of accomplishments. Prompt 
and careful evaluation of accomplishments 
is essential to provide a feedback of infor- 
mation to help improve program develop- 
ment, conduct, and administration. Every 
community action program must include 

rovision for evaluating its effects and esti- 
mating progress made in achieving its ob- 
jectives. 


7, TRAINING AND TECHNICAL ASSIS- 
tance The activities which can be 
assisted under Section 206 of the Act will 
be described in separate guide materials 
being prepared by the Office of Economic 
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Opportunity. In general, these activities 
include: 


a. Training programs directly linked to 
the carrying out of a specific community 
action program or component. (Training of 
a more general nature can also be financed 
by OEO under Section 207 of the Act.) 

b. Technical assistance for the develop- 
ment, conduct, or administration of commu- 
nity action programs. For example, a metro- 
politan agency might offer technical assis- 
tance in community action to local govern- 
ments and private groups in its area. (Tech- 
nical assistance can also be provided by 
State agencies under Section 209(b) of the 
Act. See Exhibit IV.) 


8. PREFERENCE COMPONENTS Many 
federal programs can be coordinated with 
the conduct of a community action pro- 
gram. Some of the many possible activ- 
ities of this kind are: 


a. Education. 

(1) Projects designed to use college 
students from low-income families en- 
rolled in the work-study program estab- 
lished in Title I-C of the Act. This pro- 

‘am is operated through institutions of 
higher education and is administered by 
the Office of Education in the Depart- 
ment of Health, Education and Welfare. 

(2) Adult basic education classes fi- 
nanced through grants to State agencies 
from the Office of Education under Title 
II-B of the Act. 

(3) Vocational education programs, 
financed under the Vocational Education 
Act. 

b. Employment, job-training, and coun- 
seling. 

(1) Work-training projects for youth 
between 16 and 22, financed under Title 
I-B of the Act, administered by the 
Neighborhood Youth Corps of the De- 
partment of Labor. Work-training pro- 
grams may be undertaken by community 
action agencies either directly or by sub- 
contract to other organizations. Commu- 
nity action agencies can also play a co- 
ordinating role for work-training projects 
undertaken by other public or private 


non-profit organizations by assisting in 

youth selection, counseling, and training, 

and in placement of trainees after the 
completion of the project. 

(2) Developing work and training op- 
portunities for unemployed parents, with 
their pay financed or supplemented 
through the work-experience program 
established in Title V of the Act, admin- 
istered by the Welfare Administration in 
the Department of Health, Education and 
Welfare. 

(3) Developing new employment op- 
portunities through aid to small business- 
men under the loan program established 
in Title IV of the Act, administered by 
the Small Business Administration. 

(4) On-the-job and in-school training 
programs for unemployed and under- 
employed workers, conducted by State 
employment services and vocational train- 
ing agencies under the Manpower Devel- 
opment and Training Act. 

c. Health 

(1) Community mental health centers 
financed under grants from the National 
Institute of Mental Health. 

(2) Environmental health and related 
assistance available through the many 
programs operated by the Public Health 
Service, 

d. Housing and Home Management. 
The examples of eligible activities in meet- 
ing the housing and home-management 
problems of low income families given 
above can all be more effective when used 
as complements to one of the existing fed- 
eral housing programs. These include the 
public housing, urban renewal, mortgage 
insurance, and other programs administered 
by the Housing and Home Finance Agency 
and its constituents and the programs of aid 
to rural families of the Farmers Home Ad- 
ministration. 


9. INELIGIBLE EXPENDITURES The 
following activities may not be financed 


as part of a community action program: 


a. Any program which involves sectarian 


“instruction or religious worship or practice. 


b. Any program of general aid to ele- 
mentary or secondary education in any 
school or school system. 


New Strategies for the War on Poverty 


c. Any expenditure made prior to the 
effective date of a grant or contract by the 
Office of Economic Opportunity. 

d. Expenditures for the construction of 
buildings and for the purchase of real prop- 
erty or motor vehicles except where they 
can be demonstrated to be essential to the 
carrying out of the proposed program. Any 
expenditure in excess of $500 for the pur- 
chase of a single item of equipment or 
property must be specifically approved in 
advance by OEO. 
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e. Any activity for which a fee is 
charged to beneficiaries or recipients of 
service in connection with the activity, ex- 
cept where the fee schedule has been spe- 
cifically approved in advance by OEO. 

f. Any activity which was under way 
prior to the extension of federal assistance, 
unless it is being expanded and improved. 

. Any partisan political activity intend- 
ed to further the election or defeat of any 
candidate for public office. 


FOR THE WAR ON POVERTY 


A PLAN TO ENLIST PRIVATE ENTERPRISE 


IN THE MANAGEMENT OF SOCIAL WELFARE 


Harry C. Bredemeier 


When the United States went to war in 
1941, victory became our only concern. 
Victory demanded ships and planes, 
radar operators and pilots. A labor force 
that was able to build the armaments, an 
army of technicians to maintain and fly 
the flew planes, were somehow created 
in response to our urgent need. 

President Johnson has declared that 
the United States is now engaged in a 
war on poverty, To win this war, we must 
use the same approach that won in 
World War II. We must now, as we did 
then, begin by defining the urgent needs 
of our society. If our need 20 years ago 
was survival under enemy attack, our 
needs in the mid-60’s are to remedy those 
continuing deficiences in the nation that 
survived. If we start by acknowledging 
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our unmet needs—in education, housing, 
medical care, scientific research, recrea- 
tion, the arts—then we can enlist the aid 
of all the community in meeting those 
needs. This will mean not only the efforts 
of government, but of private enterprise 
as well. If government and industry, 
working together on these projects, create 
an effective demand for a large, trained 
labor force, that force can be created. 
‘And in its ranks will serve those same, 
marginal Americans for whom the war 
on poverty is being fought. 

In purely economic terms, people are 
poor when the only services they are able 
to render don’t command much of a price 
in the market place. We have a “poverty 
problem” when a sizable number of peo- 
ple in our society are in this position. lf 


pp. 3-8. Reprinted by permission of the au- 


44 Poverty and Unemployment 


we look at the problem as one of an over- 
supply of such people, then the obvious 
solution is to reduce the supply. There 
are two ways to do this: 

1. Some persons can be removed from 
the labor force, through such devices as 
earlier retirement, shorter work weeks, 
longer vacations, extension of the com- 
pulsory schooling period, or just plain 
“welfare” payments, Such devices, obvi- 
ously, reduce poverty only if those who 
are removed from the market receive high 
enough “transfer payments” to support 
them at a level above poverty. This is 
simply taking the payment principle by 
which farmers are rewarded for remoy- 
ing land from the market and applying it 
to workers, who would be rewarded for 
removing labor from the market. 

2. Over-supply could, alternatively, 
be reduced by giving some of the persons 
with over-abundant skills new and 
searcer skills. Like the first solution, this 
one requires sizable transfer payments 
while the re-training is going on. In addi- 
tion, it tends to decrease the bargaining 
power of those persons already in pos- 
session of the scarce skills. It is, in some 
instances, a way of reducing some peo- 
ples’ poverty by reducing other peoples’ 
affluence, and the people whose affluence 
is being reduced can be counted on to 
resist it. They will resist it the more, the 
less affluent they really are; and since 
most of the re-training programs aim at 
increasing the supply of those skills that 
hardly bring munificence to their present 
possessors (painters, butchers, carpen- 
ters, etc. ), resentment and resistance can 
be counted on to be great. It is true, of 
course, that certain jobs requiring com- 
plex skills cannot now be filled; and that 
if the unemployed or underemployed 
could be trained to fill them, productivity 

as a whole would be increased. These are 
not likely to be the jobs for which the 


poverty stricken can quickly be trained, 
however. 

As an apparent alternative to those two 
ways of combatting poverty it is some- 
times proposed that poverty be attacked 
by raising minimum wages. This is in fact 
not a true alternative—which is by no 
means to say that it isn’t meritorious for 
other reasons, It is not, however, an alter- 
native solution to the poverty problem. 

To see this clearly, it is necessary to 
distinguish between two kinds of services 
that people might now be purchasing at 
“too low” wages. On the one hand are 
those services (rendered, for example, by 
hospital orderlies) that would have to be 
rendered, no matter what the cost. Rais- 
ing the minimum wages of such persons 
would, therefore, help to solve their 
poverty problem, However, the necessity 
of paying them more would mean that 
consumers of their services would have 
less to spend on other services. The de- 
mand for those other services would, of 
course, decrease. This also amounts, 
then, to an attack on some peoples’ 
poverty by reducing the affluence of 
others. This is by no means an argument 
for not doing it; there is much to be said 
for such redistribution of income. There 
is everything, however, to be said» for 
recognizing clearly the consequences of 
one kind of attack on poverty as com- 
pared to another kind; and that is what 
this paper is all about. 

A second kind of services that are now 
being rendered at “too low” a wage are 
services that many people would not buy 
at a higher price. Domestic service is a 
reasonable example. Raising minimum 
wages for these workers would simply 
mean that a few of them would now get 
“decent” wages and the rest, who pre- 
viously had been getting something, 
would be fired. Their poverty problem 
would be exacerbated, and would have 
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to be met by re-training or by extended 
relief. 

Again, this is not to say that higher 
minimum wages are not desirable, They 
can be justified by the proposition that 
if people don’t want a service badly 
enough to pay a decent wage for it, they 
should do without it. It is only to say that 
this is not, fundamentally, a solution to 
poverty. 

Reduction of the supply of labor might 
be a solution—provided transfer pay- 
ments were high enough. In the long run, 
indeed, as cybernation reduces the neces- 
sity for men to earn their bread by the 
sweat of their brow, we shall have to 
develop substitutes for the “job as the 
meaning of life” and find radically differ- 
ent ways of determining shares in the 
national income. Today, however, this is 
not a viable solution, We are far from 
being affluent in “the public sector,” and 
the affluence of the private sector is far 
from being general. We are by no means 
at the cybernated Garden of Eden yet; 
and so long as most of the world is still 
groaning under the burden of scarcity, it 
hardly becomes us to think exclusively, or 
even primarily, in terms of supply-reduc- 
tion strategies for waging the war on 
povetty. 


STRATEGY OF INCREASING DEMAND 


We must turn, instead, to the alterna- 
tive strategy of increasing demand. 

From the supply-reducing point of 
view, poverty is a problem of an over- 
supply of unskilled workers. People are 
poor, in these terms, because they don’t 
have valuable skills. It is also true, how- 
ever, that people are poor because no- 
body wants the skills they have. Insofar 
as the problem is one of insufficient de- 
mand, the solution is to increase the 
demand. 


In fact, of course, the poverty problem 
involves both supply and demand. Most 
poverty-stricken persons are not now 
competitive in the labor market; they are 
not now eligible for positions where de- 
mand does exceed the supply; they could 
not qualify for jobs even if demand were 
to increase generally. The attack on 
poverty must increase both the demand 
for productive skills and the ability of 
people to acquire those skills. We must 
recognize that, until these objectives are 
achieved, the urban owners of potential 
productivity are at least as worthy of 
support as the rural owners of potential 
wheat acreage. 

What I wish to suggest is that an 
emphasis on the demand aspects of the 
problem will be simpler, less expensive, 
and more productive than the usual sup- 
ply approach, 

The fact is that what there is really a 
super-abundance of are public needs that 
could easily, profitably, and in an entirely 
“business-like” way be turned into effec- 
tive demands. All that is necessary is to 
escape from the notion that shooting off 
gun-powder or sending every nth ton of 
steel into orbit is the only “productive” 
form of public expenditure. 

The educational, recreational, and cul- 
tural services and facilities for low income 
families in central cities are notoriously 
inadequate; home-making services for 
uneducated mothers are greatly needed; 
there should be nursery schools for all 
children over three; families and children 
in trouble need help in dealing with the 
complex bureaucracy of social service 
agencies; teachers need assistants; camp 
sites need to be established and main- 
tained in state and national forests and 
parks; houses need rehabilitation; public 
housing projects cry out for civilized 
amenities; teen-age coffee houses and 
canteens would fill a conspicious void; 
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local music, dramatic, and arts groups 
should be organized; research needs to be 
done that could employ indigenous “par- 
ticipant observers”; and so on and on. 
The possibilities for profitable investment 
in human lives are limited only by the 
fertility of the imagination. 

As John Kenneth Galbraith has put it, 
the difficulty in the way of fighting the 
war on poverty by this strategy is that 
“Alcohol, comic books, and mouth wash 
all bask under the superior reputation of 
the market. Schools, judges, and munici- 
pal swimming pools lie under the evil 
reputation of bad kings.” 

This belief system has stood in the way 
of the conversion of public needs into the 
kind of economic demand that could 
solve the poverty problem. The debate 
between “liberals” and “conservatives” 
has in large part consisted of assertions 
and counter-assertions of the order of 
“Public housing is a good thing”; “No, it 
isn’t”; “Yes, it is.” The result is an impasse, 
during which the public needs remain 
unmet, even though nearly everyone 
agrees they exist. 

There is a way out of this impasse. 
Although “schools, judges, and municipal 
swimming pools lie under the evil reputa- 
tion of bad kings,” the manufacture of 
transistors for space capsules does not. 
Nor does the provision of food and gas- 
oline on state-supported parkways, or the 
operation of ski concessions in state 
parks. The implication is plain; let us 
both stimulate and strengthen private 
enterprise, and meet urgent public needs 
in exactly the way we do in the case of 
defense needs. 

Since housing, recreation, slum clear- 
ance, etc., are public needs, the public 
should pay for them, Insofar as they are 
services that private enterprise can pro- 

vide, let private enterprise do so in the 
same way it meets military needs under 


contract to the Department of Defense. 

To some liberals this is a red flag sug- 
gestion, since they would prefer slums to 
having them cleared through what they 
would call “subsidies to private enter- 
prise.” Equally, to some conservatives it 
is a red flag, since they would prefer a 
stagnation of private enterprise to having 
it stimulated through what they would 
call “welfare statism.” I hope that most 
liberals would be happy to see slums 
cleared even though private enterprise 
flourished, while most conservatives 
would be happy to see private enterprise 
flourish even though a few public swim- 
ming pools got built in the process. 

I suggest that with not very much 
imagination a way can be found to make 
the efficient meeting of many public 
needs a profitable venture for the Amer- 
ican business community. To find those 
ways is to accomplish three objectives at 
once: To stimulate the private economy; 
to move effectively toward the elimina- 
tion to poverty; and to enlist the support, 
rather than the opposition, of the Amer- 
ican business genius in the war on 
poverty. 

To focus attention on such ways of in- 
creasing the demand for the services of 
the poverty-stricken is also to engage in 
the very business-like process of finding 
ways of “getting something” for our ex- 
penditures. What we do now in our 
feeble and self-defeating gestures against 
poverty is to pour out billions of dollars 
in welfare payments, correctional institu- 
tions, reformatories, police raids, and so 
on; and get nothing. If we think in terms 
of meeting public needs we will not only 
get a lot further in our war on poverty, we 
will also have, at the end, schools, judges, 
swimming pools, camp sites, recreation 
centers, nursery schools, improved and 
rehabilitated housing, and drama groups 
that we can be proud of and that we can 
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“even count in the Gross National Product. 

Government contracts might also pro- 
vide the initial impetus for new kinds of 
business ventures that could, once 
launched, be self-supporting in the pri- 
vate market. Among the small businesses 
that might seem to have a fair chance of 
succeeding are the provision of crews of 
trained yard workers and house-cleaners 
and maintenance people for suburban 
and city households. Many persons who 
now find it demeaning to do “housework” 
as individual servants would work will- 
ingly and profitably as independent con- 
tractors or employees of a business. Many 
a householder would willingly stop doing 
his own maintenance and cleaning if he 
could hire a service to do it for him at a 
reasonable fee. 

The causes of poverty are twofold. One 
cause is the inadequacy of poor persons’ 
environments in supplying them with 
motivation, skills, health, knowledge, and 
helping resources; the other is the dearth 
of employment opportunities, The way 
to counteract both these conditions at 
once is to employ poor people to remedy 
the handicapping environments of poor 
people. 

The “army” in the war on poverty must 
consist of the poor themselves. It is not to 
consist of professional or semi-profession- 
al persons or middle class “volunteers.” 
These people will be critically important 
guides and allies; but the intent of the 
program is to mobilize the resources of 
those who suffer most immediately from 
poverty, in order to improve their ability 
to eliminate the causes of their poverty. 


THE ARMY OF THE POOR 


There are many ways in which this 
can be done. Welfare agencies, schools, 
hospitals, police and fire departments— 
all haye duties that could be done by 


people with minimum training, with 
benefit both to the newly employed and 
to the efficient operation of the agency. 
Many routine jobs that professionals are 
doing now could be done by relatively 
uneducated people, if these new em- 
ployees were trained and paid for with- 
out expense to the operating agency. 
There are additional, routine activities 
which would improve the operation of 
the agency if they could be carried out; 
untrained people can increase the extent 
of follow-ups, provide more detailed 
record keeping, and so on. Most agencies 
have tasks with training value that low 
income personnel could perform while 
they were being trained for larger respon- 
sibilities. Men who had not graduated 
from high school could, for instance, per- 
form useful work in police or fire depart- 
ments while they were completing work 
for their diplomas, Finally, all agencies 
of the community could improve their 
service with additional programs if peo- 
ple were trained to operate them. All our 
communities need increased patrolling of 
streets and parks, increased sanitation 
collection, tutoring services for school 
children, home-making services for fam- 
ilies in trouble, convalescent help and 
special services for the aged, nursery 
schools, door-to-door recruiting in health 
campaigns, better maintenance of recrea- 
tional areas, staff for non-profit recreation 
centers, larger numbers of aides in hos- 
pitals and prisons. The demand for such 
services awaits only the creativity of the 
professional in devising programs and 
the financial aid of the government in 
carrying them out. 

There is one other service that requires 
special note. This is the parental service, 
as caretaker and primary educator of the 
young. If one thing is certain about the 
roots of contemporary poverty, it is that 
poverty-stricken adults are not capable of 
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giving their children the skills and moti- 
vations required for success in today’s 
complex world. Poverty-stricken parents 
themselves lack the necessary commit- 
ment to the complex, urban-industrial 
system; they lack the know-how; and they 
lack the resources with which to give 
their children stakes in respectability. 

The fact of the matter is that society 
does now “employ” women to act as 
mothers, through the program of Aid to 
Dependent Children—but in a self-defeat- 
ing manner. The program is self-defeating 
in two obvious ways: It encourages deser- 
tion by husbands and/or fathers in order 
for their children to receive welfare pay- 
ments; and it penalizes initiative and en- 
terprise of mothers and their teen-age 
children by reducing welfare payments 
in proportion to earnings. 

It is also self-defeating in a more subtle 
but perhaps even more important way: 
By failing to define the payment straight- 
forwardly as wages for the service to 
society of properly caring for and socializ- 
ing children, society both loses the pos- 
sibility of expecting and requiring ade- 
quate socialization, and reinforces the 
alienation of ADC mothers from the 
mainstream of the urban-industrial world. 

Parents and teen-agers in the poverty 
class are, in fact, helping to raise the next 
generation. How they do it—whether 
productively or non-productively—de- 
pends on the kind and amount of help, 
support, training, and acceptance they 
are given. Given handouts grudgingly 
and with obvious distaste, they will par- 
ticipate sullenly and with minimum effort, 
Given valued employment in a vital en- 
terprise, subject to the high standards 

that any important enterprise deserves, 
they are more than likely to respond with 
effort and commitment. If poverty- 
stricken parents had the duty, in return 
for reasonable wages, to learn and to 


practice child care and child training, 
they, their children, and society would 
be vastly better off. 

By paying the poor to fight the causes 
of their poverty—lack of parental know- 
how, poor education, stifling housing, 
recreational cramping, unhealthful sur- 
roundings, teacher and social worker 
shortages—we accomplish several goals 
at once. We combat the causes of poverty. 
We generate income for the poor, But 
most importantly, we combat the most 
tenacious root of poverty, the apathetic 
feeling of the poor that they are outside 
the mainstream of American life, recip- 
ients but not participants. My recom- 
mendation is to make them participants 
from the outset. 

It is when we think about how best to 
equip the soldiers of this army to make 
their fight that we can begin to talk effec- 
tively about training. The poor need help 
in retraining and in basic education, but 
they need that help in forms that are 
adapted to their special circumstances, 
experiences, fears, and defenses, Here is 
where the middle-class professional can 
serve as a needed ally in the war. 

To be effective allies, teachers, social 
workers and bureaucrats must adapt their 
techniques to the special needs of the 
poor. Techniques that would work beau- 
tifully if only pupils or clients were a 
little different are as useless as military 
strategies that would insure victory if only 
this were the last war. 

If the children of the poor are to be 
educated to take their places as full par- 
ticipants in the modern world, then 
schooling must be tailored to their special 
needs. Teachers, social workers, psychol- 
ogists, recreation workers and others who 
have been actively working with poverty- 
stricken youth have developed individual 
techniques and insights that could be 
highly effective if systematized and gen- 
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eralized. Behavioral scientists have been 
working productively on analyzing the 
learning difficulties and the learning 
strengths of the poor. Very few of these 
analyses and techniques have as yet been 
systematically tested or compared for 
their relative cost or effectiveness, 

As part of the war on poverty, there- 
fore, in which every school district in 
poverty-stricken areas is a battle scene, 
teachers should begin an intensive series 
of seminars to study the “enemy,” and 
to learn to use the most advanced tech- 
niques for defeating it. Local universities 
should provide lecturers for such sem- 
inars, The nation’s outstanding behavioral 
scientists should be mobilized in a “Man- 
hattan Project” of youth development to 
provide “curricula” and perhaps to “ride 
circuit” through the major cities to con- 
tribute directly to the advanced educa- 
tion of youth-serving personnel. 

In each school, the faculty and admin- 
istration should put into practice the new 
strategies that seem most appropriate to 
them for their local scene; and the effec- 
tiveness of those strategies in improving 
academic performance and reducing anti- 
social behavior should be systematically 
evaluated and compared. In this way, the 
war could be waged with ever-increasing 
efficiency as the results from countless 
natural school “laboratories” permitted 
the successive refinement of effective 
methods and the abandonment of ineffec- 
tive ones, 

Let us shift our attention, now, from 
the children to their parents. Young and 
middle-aged adults among the poverty 
stricken are important foci of concern for 
several reasons. In the first place, they 
beget, socialize, and control children 
whose life chances are thereby drastically 
reduced, In the second place, they may 
represent to children vivid images of the 
futility of ambition or of effort along the 


lines advocated by middle class school 
teachers. In the third place, they are 
poor. 


At the same time that they are im- 
portant, the adult poor present the most 
formidable difficulties for rehabilitation. 
Their very existence is evidence of the 
failure, in their cases, of the conventional 
channels—the family, the schools, and the 
whole network of social service agencies. 
To think of their returning to them is, 
then, idle. Moreover, these people have 
acquired certain investments, stakes, de- 
fenses, identifications, mistrusts, and sus- 
picions that make most of the existing 
entrances to the job world (correspon- 
dence school courses, night classes) im- 
practical and far too socially and psychi- 
cally costly. 


In the last war ways were found to turn 
people wholly ignorant of radar into 
radar operators because radar operators 
were needed, It occurred to no one to 
think that if workmen hadnt learned 
radar in their “regular schooling” that 
was too bad for them, What automatically 
occurred to everyone, rather, was that if 
people had not learned radar in their 
regular schooling, whatever irregular 
schooling would work was exactly what 
should be provided. 


Irregular schooling, of the kind that 
will recognize and adjust to the realities 
of the lives of the adult poor, is what 
we need now. The chief of those realities 
is the fact that they are adults. As adults, 
they have given certain hostages to 
fortune which must be reckoned into the 
cost of their reentering the urban- 
industrial occupational world. They have 
wives and children who must be provided 
for, and they themselves require food, 
clothing, and shelter. Any training pro- 
gram must provide an income sufficient 
to meet those commitments. 
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RE-ENTRY, NOT RESCUE 


On a slightly more subtle but nonethe- 
less real level, there are matters of pride 
and self-respect that must be taken into 
account, Re-entry channels that em- 
phasize the dependence of the poverty- 
stricken and the need to “rescue” them 
from their “miserable state” add a cost to 
their acceptance that may be prohibitive. 
Welfare can be accepted with a cyni- 
cal “If-they-won’t-make-room-for-me-let- 
’em-support-me” attitude; and self-respect 
can be maintained via hostility, verbal 
insolence, in-group derogation of the 
system, real and fancied devices for cheat- 
ing it. Such defenses against the loss of 
self-respect in training programs, how- 
ever, would defeat the purpose of the 
training. While it is possible to sneer at 
the welfare system and still profit from 
it, it is not possible to sneer at training 
programs and still profit. Alienation from 
parents doesn’t prevent living off them, 
but alienation from school prevents 
learning. 

The fact is that “Uncle Sam” must 
“need you” if you are to invest yourself 
in his activities. If he merely, and grudg- 
ingly, offers you a chance to prove that 
you have been a failure, you can, with 
any intelligence and self-respect at all, 
find a dozen ways to remain in poverty— 
but with your self inviolate, 


To enter into re-entry channels must be 
made “the thing to do”; and it must be 
made as easy as possible. Where to go 
and what to do when you get there must 
be made vividly clear. Training officials 
must learn to define potential trainees as 
valuable resources, whose interests, ca- 
pacities, and potentials are worthy of 
basic respect. The training program 
itself—its routines, methods, locations, 
rhythms, and social atmosphere—must be 
tailored to the needs and expectations of 
adults. Adults are not children; and to 
treat them as if they were is again to 
threaten their precarious self-respect. 

The connection between the regimen 
of the training program and the “payoff” 
in the real world of jobs must be made 
immediate and clear. On-the-job training 
has a clear superiority in this respect to 
orthodox classroom training; and training 
in the social, emotional skills required on 
the job, as well as in the technical skills, 
could contribute to a sense of reality 
rather than make-believe. 

Above all, the need is for channels 
through which people can enter the world 
of preparation for work with a sense of 
being needed and respected. This is how 
the poor can be equipped to figh’ their 
war. In no better way could it be made 
clear that this is a war on poverty and 
not on the poor. 
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CONSUMER EDUCATION 
FOR LOW-INCOME FAMILIES 


A LIMITED SURVEY OF PROGRAMS AND RESOURCES 


Consumers Union 


INTRODUCTION 


CU’s charter, drafted in 1936, included 
among its purposes “to initiate, to coop- 
erate with, and to aid individual and 
group efforts . . . seeking to create and 
maintain decent living standards.” 

While CU has earned its principal 
reputation as a testing and rating organ- 
ization, it has consistently shown its con- 
cern with the problem of living standards. 
CU has presented testimony, on request, 
at legislative, investigative, and regula- 
tory hearings; has aided consumer edu- 
cation of many kinds; and has financed 
research on consumer problems. 

One research project, co-sponsored by 
CU, explored the dilemma of low-income 
families, The poor are exposed to the 
same pressures to buy as everyone else, 
but they are the least able to choose, least 
able to bargain, and least able to pay. 
“The Poor Pay More,” the book that re- 
sulted from this study, documents how 
poor people are cheated when they buy 
on credit. 

What is being done and what might be 
done to change and to improve these 
conditions? Do low-income families 
respond to consumer education? CU de- 
cided to find out and undertook the 
limited survey reported here. The aim of 


the survey was not to make a complete 
roster, even of the work done with urban 
families, but rather to see the kinds of 
work being done; the obstacles; the ap- 
proaches; the content; and the results 
where these could be determined. 

It became clear that—small though the 
total effort is when compared to the need 
—more consumer education is directed 
toward low-income families than any one 
group is aware of; there is little coordina- 
tion and little exchange of information; 
and there are great variations in methods, 
in content, and in overall philosophy. 

President Johnson, in his 1964 “War 
Against Poverty” message, said: “Very 
often a lack of jobs and money is not the 
cause of poverty but the symptom.” The 
cause is lack of skills, and one of the most 
important is the skill of getting fair value 
for dollars spent. The findings of this sur- 
vey show that some progress is being 
made in communicating these needed 


skills. 


WHO IS ACTIVE IN THIS FIELD? 


Here are some of the kinds of organ- 
izations active in educating or organizing 
low-income consumers. No attempt has 
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been made to assess their relative impor- 
tance. Only organizations with local 
activities are considered. 


Housing Authorities 

and Welfare Departments 

The clients of housing authorities and 
welfare departments are, by definition, 
in the low-income group. We asked the 
directors of the 40 agencies operating in 
the 20 largest U.S. cities what kinds of 
consumer education they were doing. 
We received information on 28; the find- 
ings are summarized below. 
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some of these classes. And, as the women 
increase their skill in reading and arith- 
metic, they are better prepared to cope 
with their problems as consumers. 
HOUSEKEEPING TEACHERS An inter- 
esting development in Chicago, and in 
several other cities, is the training of wel- 
fare clients as housekeeping teachers. 
They are taught the fundamentals of ` 
home-making, including money manage- 
ment, and are assigned to go into the 
homes of other women who need inten- 
sive help, These teachers are variously 
received; the family may feel that the 


A Little A Program of 
No Consumer Consumer Consumer 
Education Education Education Totals 
Welfare departments 3 6 4 13 
Housing authorities > 5 5 15 
Totals a 11 9 28 


In six of the 20 largest U.S. cities there 
is, so far as we know, not even a token 
attempt at consumer education by either 
the welfare department or the housing 
authority. 

Chicago and New York have probably 
the most developed programs, 

In Chicago, the Cook County Depart- 
ment of Public Aid and the Chicago 
Housing Authority have been cooperat- 
ing with the Mayor's Committee on New 
Residents in a series of courses primarily 
on the pitfalls of credit buying; this pro- 
gram is now in the process of expansion. 
Leadership training is being given. Field 
trips, dramatic skits, and parties are part 
of the plan to bring the program to more 
people. 

Both the Housing Authority and the 
Public Aid Department give classes on 
homemaking, Also, the Board of Educa- 
tion gives classes for mothers of families 
receiving assistance, looking to 8th-grade 
and even to high-school graduation, Con- 
sumer education materials are used in 


teacher is a spy who will report on them ~ 
to the welfare department, or it may wel- 
come her as a friend and helper. Because 
she herself is receiving public assistance, 
she has at least the advantage of knowing 
what this life is like. 

VARIED PROGRAM In New York City, 
through its Tenant Organization Divi- 
sion, the Housing Authority has spon- 
sored or aided a wide variety of programs 
in consumer education and financial 
management. Organization of tenants’ 
associations and of credit unions is part 
of this plan, but also there are courses on 
subjects like money management, food, 
and clothing; model apartments with low- 
cost, livable furniture; a speakers’ bureau; 
leadership training sessions, and individ- 
ual counseling. Many of the city’s social 
agencies cooperate with the Housing Au- — 
thority on these programs; a number of 
neighborhood houses operate in the com- 
munity facilities of housing projects. 
Family agencies, the New York City De- 
partment of Markets, and the Consumer 
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* Frauds office of the New York State 
Attorney General are among the others 
involved. The discussions of money man- 
agement mentioned on page 5, were con- 
ducted by a family casework agency. 
They must have had their practical 
aspects, since the rent-delinquent tenants 
who took part in it are not rent delinquent 
now. 

The New York City Department of 
Public Welfare has home economists 
who advise the investigators (as its case- 
workers are called) and also a home- 
maker service program. The homemakers 
show mothers who need such help how 
to keep house and take care of children. 
They may also go out shopping with 
clients who are making major purchases. 
Under the Mayors “War on Poverty” 
proposal hundreds of women on public 
assistance are to receive training in home- 
making, and to pass it on to others. This 
sounds much like the housekeeping 
teacher training already discussed. 

RESISTANCE TO PUBLIC AGENCIES 
Even these comparatively developed 
programs reach only a small fraction of 
the people needing help. Also, they en- 
counter a certain amount of suspicion and 
resistance, The Housing Authority and 
the Welfare Department exercise tremen- 
dous power over the lives of their clients 
since they can, respectively, evict tenants 
and cut off assistance. Therefore many 
clients fear that anything these agencies 
do is designed to direct their lives or 
snoop into their affairs. Efforts to set up 
credit unions in New York City housing 
projects were fruitless until the Housing 
Authority withdrew its own personnel and 
left the organizing to churches, neighbor- 
hood agencies, and the New York State 
Credit Union League. 


Voluntary Social Agencies 


The work of neighborhood houses and 
family agencies within the housing proj- 


ects has been mentioned. In addition, 
these agencies have outside programs 
such as individual counseling, classes, 
and consumer clinics where people can 
come for advice and help with legal 
problems. 

AN ACTION PLAN Also, there are 
some special agencies with special ap- 
proaches. In East Harlem, three settle- 
ments joined forces in 1963 to set up a 
Consumer Action Program which works 
primarily with groups of people in East 
Harlem, helping them to do whatever 
they themselves want to do about their 
consumer problems. The help has been 
primarily to provide an organizer and 
facilities for mimeographing. The philos- 
ophy is that of self-help. 

Out of this program have grown the 
following: 

1. Two credit unions have been estab- 
lished, serving three low-income housing 
projects. One of the credit unions is start- 
ing a consumer education program, 

2. A Consumer Protective Commit- 
tee picketed a supermarket to protest 
price differences, inferior meats and pro- 
duce, and poor shopping conditions. The 
picket line brought results, both in the 
store picketed and in other neighborhood 
supermarkets. It is noteworthy that peo- 
ple joined the picket line who had not 
before been involved in any consumer 
activity. 

3. A group of public housing tenants 
organized an informal food buying co- 
operative for meats, vegetables, and rice. 
It has been highly effective on a small 
scale, and the attempt now is to en- 
large the scope and have it operate full 
time. 

4. At the request of many tenement 
dwellers, the program is exploring ways 
in which tenants could buy the buildings 
they live in, renovate them, and run them 
as low-income housing cooperatives. The 
main problem is financing. 
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SEWING AND SHOPPING A quite dif- 
ferent approach is that of the Project on 
Family Urbanization conducted by the 
Association for Family Living in Chicago. 
Here, consumer education is part of a 
plan for reaching hard-to-reach people 
who have recenty come to the city. 

The first approach was to Negro wom- 
en in a South Side neighborhood. Nothing 
was said about urbanization or education; 
the women were offered free instruction 
in sewing and millinery. Those who en- 
rolled were interested in making hats, 
clothes, curtains, and slipcovers. 

The instructor was available several 
days a week, so that the women could 
come at any time that was convenient. 

As they sewed, they talked, and certain 
problems came out. One problem was 
shopping; the instructor took them on 
trips to buy fabric for a dress; to a super- 
market; to a rummage sale. This was part 
of a program that included also parent 
education, and counseling on individual 
problems. 

The program has now moved to a North 
Side area housing Puerto Ricans, Mex- 
icans, Southern whites, and American 
Indians. To enroll women, they are doing 
home visiting, speaking both Spanish and 
English, 

REHABILITATION In New York City 
the Phoenix Project, involving a number 
of agencies, will try to help 300 families 
that have applied for public housing but 
are not yet considered acceptable. They 
will advise on buying, will have a dem- 
onstration apartment to teach home- 
making and home care. As with the 
urbanization project in Chicago, con- 
sumer education is part of a comprehen- 
sive plan to help the families in what- 
ever way is needed. 

A program with goals similar to those 
of the Phoenix Project is under way in 
San Francisco. 


Health Agencies 


Both health departments and visiting 
nurse services in many cities advise con- 
sumers in one specific field: Nutrition. 
Nurses give diet and nutrition advice, if 
needed, to the families they visit. Advice 
on food is given also in clinics, as for 
example a prenatal clinic, a well-baby 
clinic, a clinic for diabetics. 


Home Demonstration Agents 

(Extension Service) 

There are in the United States approx- 
imately 4,000 home economists who are 
known as home demonstration agents. 
They work for the extension services, 
which are arms of county government, 
of the state land grant colleges, and the 
U.S. Department of Agriculture, and 
their job is to disseminate information on 
home economics. 

There are home demonstration agents 
in rural areas and—what is less well 
known—in many cities. They carry on 
home economics programs under the 
leadership of the land grant colleges, 
and work also with other organizations. 

In Boston, for example, the Coopera- 
tive Extension Service of the University 
of Massachusetts, in cooperation with 
the United South End Settlements, 
carried on a home economics program at 
the South End public housing project. 
Among the activities were food demon- 
strations for a group of housewives, a 
club for teen-age girls, and a sewing 
workshop. 

The first home management aides 
(like housekeeping teachers— see page 9) 
in Milwaukee were trained for the wel- 
fare department by home demonstration 
agents. In Milwaukee also, a workshop on 
home management was given for the 
Urban League. 

In June 1963 the Federal Extension 
Service (U.S. Department of Agricul- 
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' ture, Washington, D.C., 20250) held a 
seminar on work with low-income fam- 
ilies. Since then, extension workers in 
most states have become more active in 
this field. The Federal Extension Service 
is bringing out a series of four pamphlets 
on money management, intended for low- 
income families. 


Groups Aiding Minorities 

Both voluntary organizations and offi- 
cial bodies concerned with minority 
rights have engaged in some consumer 
education and action. The Chicago Urban 
League was active in getting legislation 
to protect installment buyers. Part of the 
work of the Mayor’s Committee for New 
Residents, also in Chicago, has already 
been discussed, but it can be added that 
they have organized two credit unions in 
public housing projects, and that they 
are active in receiving and channeling 
consumer complaints. 

The New York City Commission on 
Human Rights held a conference last 
winter on the exploitation of minority- 
group consumers, It now has a continuing 
committee planning a consumer educa- 
tion campaign, one feature of which is 
a price check on Harlem supermarkets. 

Im Baltimore, the Urban League has 
carried on consumer education with 
groups of families in public housing proj- 
ects, They have held four consumer con- 
ferences this year, for occupants of public 
housing and for social workers in public 
and private agencies. 


Credit Unions 


Credit unions can’t solve all the prob- 
lems of low-income consumers. People on 
public assistance are not supposed to 
belong, because they are not allowed to 
have savings, (The credit unions feel this 
policy is wrong, and are trying to get 
welfare departments to change it.) And 


very poor credit risks can’t borrow be- 
cause the credit union, though more will- 
ing to take a chance than other lenders, 
must nevertheless consider the borrower's 
ability to pay. 

But for people qualified to belong and 
to borrow, the credit union can be a most 
valuable resource. A cash loan at a fair 
interest rate frees the family to shop 
around and compare values, instead of 
falling back on “easy credit” stores that 
charge extortionate prices. 

There have been for years a fair num- 
ber of credit unions in settlement houses 
and churches in low-income neighbor- 
hoods. Within the past year or two, there 
have been concerted efforts to organize 
them in New York and Chicago public 
housing projects; seven have been 
organized. 

It is hard work to organize a credit 
union, because this is a complex business 
run by volunteers. The volunteers must 
learn how to run the business, and in the 
course of learning they may lose interest 
or may have to drop out. But the potential 
membership—and the potential for help- 
ing that membership—is tremendous. 


Unions 


The aim of a union is to get its mem- 
bers out of the low-income category. 
Nevertheless, there are some unions 
whose members must be classed as low- 
income consumers. 

For the national and international 
bodies, consumer work may be limited 
to publishing a consumer column in the 
union newspaper. But local unions and 
local AFL-CIO Councils, often with the 
help of the national AFL-CIO Commu- 
nity Service Activities, engage in a wide 
variety of consumer programs. 

One such activity is a citywide con- 
sumer course. In Minneapolis, for ex- 
ample, the AFL-CIO Community Ser- 
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vices have for four years held a number of 
well-attended eight-week consumer in- 
formation courses. They have also con- 
ducted programs for delegates and wives 
of delegates at the state AFL-CIO con- 
vention, and for other union conventions; 
have supplied speakers for local union 
meetings; and have had consumer educa- 
tion activities at the Minnesota State Fair. 

The National AFL-CIO Community 
Service Activities offers a course outline 
on consumer education and promotes also 
a program of consumer counseling, 
designed to inform union members of 
alternatives in buying; to sensitize them 
to false advertising, unfair installment 
contracts and other dishonest business 
practices; to help union members with 
specific consumer problems to get profes- 
sional advice. Other activities include 

consumer clinics on legal troubles, and 
one-day institutes on special topics such 
as medical quackery, home improvement 
rackets, or whatever seems to be a press- 
ing problem in the community. 

In New York City the largest volume 
of consumer activity—especially for 
unions with low-income membership—is 
legal aid for members in trouble with in- 
stallment payments. But there are other 
approaches, 

One local gave an intensive course in 
a single big shop, reached some 400 mem- 
bers, and counted as one concrete result 
the fact that they switched from indus- 
trial life insurance (sold by the week) 
to long-term insurance, 

Two New York unions—District 65, 
Retail, Wholesale, and Department Store 
Union, and the New York Hotel and 
Motel Trades Council—offer buying ser- 
vices to their members. The District 65 

store handles small items like shirts, play- 
suits, toys, pots and pans; the Hotel 
Trades store offers furniture and men’s 
clothing. The Hotel Trades union also 


has centers in the boroughs, where mem- 
bers can go for legal counsel. 


Schools 


Consumer education in the schools, a 
lively movement in the Thirties, has 
dwindled today. Some work is done, 
under a variety of subject headings, a 
Consumers Union knows from the sale 
of Consumer Reports to classes in social 
studies, home economics, business educa- 
tion, economics, and consumer education, 
and from the many groups of students 
that visit CU. But this work is not beamed 
particularly at members of the low- 
income group. 

There is some movement toward con- 
sumer education in the trend to classes in 
family living. Topics like getting one’s 
money's worth, use of credit, and money 
management should be, and often are, 
discussed in these classes, 

ADULT CLASSES In New York, in St. 
Louis, and in San Diego, we have learned 
about adult classes for literacy in which 
consumer education formed part or all of 
the subject matter. In the St. Louis course, 
the topic of money management was in- 
troduced to make reading and arithmetic 
more interesting. Students learned to 
record their spending for a month, then 
used the record as an aid to planning 
their spending for a month ahead. They 
learned also how to figure out the real 
costs of credit and installment buying. 
They brought in newspaper advertise- 
ments, read them and discussed what the 
advertisements did not tell. They read 
and discussed a chattel mortgage. 


Consumer Orientation Program 
of Puerto Rico 


Worthy of special mention is the work 
of the Programa de Orientacion del Con- 
sumidor of Puerto Rico. According to 
information from Mrs, Amneris Diaz, the 
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Executive Secretary, this program works 
under the Economic Stabilization Admin- 
istration of the Commonwealth govern- 
ment, but its policy is dictated by a com- 
mittee representing 20 governmental 
agencies that are concerned in, and con- 
tribute to, its work. 

The program reaches the public 
through discussion groups, conferences 
and other meetings, movies, radio and 
TV programs, posters, and pamphlets. It 


conducts three consumer columns in two 
widely read newspapers. It publishes 
materials on clothing, foods, advertising, 
budgeting, and the use of credit. Illiterate 
consumers are reached by radio and TV. 
The program handles consumer com- 
plaints concerning such matters as unfair 
business practices, misleading advertis- 
ing, and troubles with installment buy- 
ing. It offers legal advice and intervenes 
between consumers and merchants. 
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Education and 
Educational Opportunities 


The process of transmitting the culture of a society from one generation to 
the next has been recognized as a universal necessity throughout the history 
of mankind. But it is only in relatively recent times that this function has 
become sufficiently differentiated from the family and religious institutions 
so as to constitute a separate social institution in its own right. Today, formal 
education has become a major feature of all urban-industrial societies, and its 
central importance as a social institution is growing by leaps and bounds. 
The reasons for modern society’s increasing reliance on formal education 
at a massive scale are varied, and many of them have been spelled out in 
some detail by social scientists. Sociologist Alvin Boscoff, for example; has 
identified at least five major needs that are served by educational systems in 
modern urban societies. They include: (1) the need for a quick, efficient, and 
meaningful communications’ network among urban groups. Formal education 
provides the necessary tools—techniques, ideas, and acquired interests; (2) a 
formal educational system is necessary to transmit the skills of a vast and 
complex system of specialized occupations and vocations, upon which mod- 
ern societies are increasingly dependent. As a result of the increasing division 
of labor, the family is no longer adequate to the difficult task of allocating 
occupational roles among members of a society; (3) modern economies in- 
creasingly rely on the cultivation of expanding tastes and desires for consumer 
goods and services. Formal education on a large scale generally tends to 
expand the appetites and preferences of the mass consumer, which leads to 
continually higher living standards and increased productivity in industrial 
societies such as the United States; (4) formal education provides the motives 
and values necessary to maintain and enhance the “non-economic” civic and 
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cultural amenities of modern communities, such as parks, recreational facili- 
ties, civic centers, libraries, and museums (this argument may be somewhat 
circular, because formal education may in fact provide the initial needs for 
such amenities); and (5) changes and innovations in the technological, eco- 
nomic, political, and social organization of complex urban-industrial societies 
are increasingly dependent on a core of managers, officials, technicians, and 
professionals trained in and recruited from a highly developed educational 
system.* 

Another important function of formal education in a pluralistic society such 
as ours is the transmission of skills and attitudes necessary for citizenship. In 
a democracy, this function is so obvious that it is often overlooked. Formal 
education provides incentives and means for enriching intergroup living, for 
regulating excessive intergroup competition and conflict, for minimizing 
potentialities for violence and disorder common to all large pluralistic socie- 
ties, and for preserving democratic principles and procedures in the process. 

One might add to the above list the “nationalistic” functions of education 
in today's world, as suggested by this statement: 


In the atomic era, education is no longer merely a stairway to personal ad- 
vancement, but has become a weapon of national survival . . . The next war 
will be won—or perhaps averted—by the nation with the best schools, for the 
nation with the best educational system, will, in all likelihood, have the best 
military weapons.” 


All of the above are the kinds of functions formal education provides for 
society as a whole. But in our society there is also the expectation that educa- 
tion will serve the individual needs of all citizens and social groups and pro- 
vide the opportunities to utilize their various talents and abilities to the fullest. 
Putting it another way, education is expected to provide everyone in the 
society with an equal opportunity for social, economic, or political advance- 
ment, As our technology becomes more sophisticated and our social and 
economic life becomes more complex, formal education has virtually become 
the major source of social and economic mobility; conversely, the lack of 
adequate formal education has become the major barrier to socio-economic 


advancement or security. 


SOME RECENT EDUCATIONAL TRENDS 


Universal or compulsory public education in the United States first became 
firmly established about a century ago, and it has been growing ever since. 
First established at the elementary school level, compulsory education was 
gradually extended to the secondary level, and an ever larger portion of the 
United States population has benefited from the increased availability of a 
free public education. For example, only 2 percent of the total 17-year-old 
population had graduated from high school a century ago, whereas approx- 
imately 65 percent of the 17-year-olds had received high school diplomas in 


the 1957-1958 academic year (See Table 3.1). 
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TABLE 3.1. HICH SCHOOL GRADUATES 17 YEARS OF AGE, CONTINENTAL UNITED 
STATES, 1870-1958 


Percentage of 
Year High School Graduates Total 17-Year-Old 
Population 


1869-1870 16,000 2.0 
1889-1890 43,731 3.5 
1909-1910 156,429 8.8 
1929-1930 666,904 29.0 
1949-1950 1,199,700 59.0 
1953-1954 1,276,100 60.0 
1957-1958 1,507,600 64.9 


Source: U.S. Department of Health, Education, and Welfare, Progress of Public Educa- 
tion in the United States of America, 1959-1960, Washington, D.C.: U.S. Government 
Printing office, 1960, p. 12. 


At the college level, a similar trend has been emerging. At the turn of the 
century, only about 4 percent of the college-age population of the United 
States actually attended college, but by 1960 approximately 40 percent of the 
college-age population was attending American colleges and universities.’ 
College attendance will have grown at a still more rapid rate by the end of 
the present decade, and it is expected to expand even further in the foresee- 
able future, as larger and larger portions of Americans plan a college educa- 
tion for their children. 

This general trend toward more formal education for more people can be 
interpreted in several ways. First, it means that our population is becoming 
better educated; that is, educational levels and standards are rising for’ the 
society as a whole, Second, it means that our society is investing more heavily 
in public education than ever before, Not only are total dollar expenditures 
rapidly increasing, but per pupil expenditures have been rising as well. For 
example, it has been estimated that per pupil expenditures increased by a 
national average of 67 percent in the ten-year period between 1954 and 1964.* 
Of course, such increases represent rising costs, but they also represent some 
very real improvements in the educational facilities and resources available 
to each student. Third, this trend means that the American public has a 
growing faith in the utility—or the necessity—of formal education at all levels. 
This faith has been growing for an increasing variety of reasons, and it has 
been growing faster than the capacity of our educational system to keep itself 
abreast of all the resulting new demands. This latter trend—in the face of 

qualitative and quantitative improvements in our educational system—is at 
the heart of many contemporary concerns about education as a major social 
problem area. 
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SOME SOCIAL PROBLEMS OF EDUCATION 


Any analysis of the social problems reviewed in this book, as well as a 
much broader range of contemporary social problems which could not be 
reviewed here, reveals that education is almost universally considered to be 
a strategic causal factor. For example, problems of poverty, unemployment, 
and racial discrimination were viewed as at least a partial result of unequal 
educational opportunities, or as a failure on the part of some groups to utilize 
existing educational opportunities to their fullest. The relationship between 
poverty and education in the light of current economic trends is often illus- 
trated in terms like these: 


Those who are unemployed for very long at this time are mainly the unedu- 
cated and untrained for whom there will never again be enough jobs to go 
around. In most cases, the boy or girl who leaves school early fails to learn 
what has been taught there, or who has no good school to attend, will be con- 
ganas to a lifetime of low wages, periodic unemployment, and relief-check 
iving.® 


Almost all of the personal pathologies, or other forms of deviant behavior, 
were seen at least in part a result of “inadequate socialization.” Since the 
schools play an increasingly significant role in the socialization process, inade- 
quate socialization is often viewed as a failure on the part of the educational 
system to perform one of its expected functions. 

On the other hand, the faith that many Americans have in universal educa- 
tion is often based on the assumption that education can and should solve 
most of our major social problems. On the basis of teaching large sections of 
social problems courses over the past several years, this writer has observed 
that most of his students sincerely believed that more education was the major 
solution to the problems covered in the courses. Of course, formal education, 
or the lack of it, is neither the cause or the cure all of social problems that 
many people believe it to be, since formal education represents only one seg- 
ment of our total culture, having at best only a limited impact on the larger 
society: 


The educational system largely reflects the morals, values, aspirations, and 
confusions of the society of which it is an instrument. The school by itself can- 
not maintain values which are crumbling in the community around it, for it 
is subject to the same forces which are constantly reshaping society. Nor can it 
cure social ills like racial discrimination and juvenile delinquency whose sources 
and remedies lie far beyond the scope of the school.* 


Nevertheless, as the authors of this statement also conclude, the schools in 
America have become the “whipping” boy for a wide range of social prob- 
lems, and for much of the general discontent in contemporary society: the 
schools are at the center of many controversies regarding the nature of and 
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solutions to social problems, and they are caught in the crossfires of attack 
generated by pressure groups representing almost every imaginable kind of 
interest. For example, a large sample of Massachusetts school superintendents 
and school board members reported in one study that they were subject to 
definite pressures from groups such as these: PTA and other parent groups; 
teachers; taxpayers associations; city councils and municipal finance com- 
mittees; political, business, and commercial organizations; personal friends; 
the press; old-line families and other influential individuals; church or religi- 
ous groups; veterans organizations; labor unions; chambers of commerce; 
service clubs; fraternal organizations; farm organizations; and welfare 
organizations.” 

The nature of the charges directed against the schools are equally varied. 
Raab and Selznick have summarized some of the more common criticisms 
as follows: 


1. The schools fail to transmit values. They fail to teach moral and spiritual 
values; they are “godless” and leave their students morally rudderless. They do 
not check delinquency. The schools are teaching “welfare state collectivism”; 
they do not show enough concern for inculcating patriotic ideals. 


2. The schools fail to provide a good basic education. They do not teach the 
three R's properly; they are producing fads and frills in the schools . . . the sci- 
entific education of American youth lags behind that of Russian youth. 


3. The schools fail to meet the educational and occupational needs of all stu- 
dents. About a third of all American students who enter high school drop out 
before they graduate.* 


What very often happens is that the crossfires demanding competing and 
incompatible policies and programs for the schools tend to cancel one another 
out and effectively neutralize many school systems, preventing them from 
moving boldly in any direction, In the Massachusetts study mentioned above, 
for example, 73 percent of the school board members received protests 
directed against school tax increases or bond proposals, whereas 67 percent 
were subjected to demands for more money for the general school programs. 
Fifty-nine percent of the superintendents were exposed to demands to restrict 
their curricula and place more emphasis on the three Rs, whereas 64 percent 
were exposed to demands that the schools should teach still more courses 
and subjects." Under such conflicting pressures, it is hardly any wonder that 
the American schools in many respects fail to completely satisfy anybody! 

Yet this represents an apparent parodox. As anyone with the faintest knowl- 
edge of the history of public education in the United States knows, the 
performance and standards of our educational system are much higher today 
than they have ever been before. It must be concluded that many of our cur- 
rent concerns with the problems of education have to do with our rapidly 

rising demands and expectations—demands and expectations that only could 
have been generated in a nation with a history of rapid educational growth 
and accomplishment. Once aspirations begin to rise in anticipation of major 
institutional change, they generally accelerate at a rate which exceeds the 
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capacity of complex social institutions such as formal education to respond 
as quickly as desired. In other words, current social problems in education 
may be broadly defined as another case of a growing gap between social 
expectations and social reality. 


IMPROVING EDUCATIONAL OPPORTUNITIES 


It should not be concluded from the discussion so far that some innovation 
is nonexistent in American education today. Actually, there are many changes 
continually underway in instructional techniques, teacher training and 
recruitment, curricula planning, facilities planning, school-community rela- 
tions, school financing, educational resource allocation, and educational 
administration at all levels, from preschool through higher education. In 
addition, there is a great deal of planning going on with respect to anticipat- 
ing future educational needs, Amid all the educational conflicts, controversy, 
and intellectual ferment surrounding current educational problems, one set 
of new standards reflecting some consensus among educators seems to have 
emerged. These new standards, which illustrate the major tasks facing both 
public and private education today, have been summarized as follows: 


Start the child in school earlier; keep him in school more and more months 
of the year; retain all who start in school for twelve to fourteen years; expect 
him to learn more and more during this period, in wider and wider areas of 
human experience, under the guidance of a teacher, who has had more and 
more training, and who is assisted by more and more specialists, who provide 
an ever-expanding range of services, with access to more and more detailed 
personal records, based on more and more carefully validated tests.*° 


Unfortunately, it is impossible to review in this short space educational 
strategies in all of the areas suggested above. Rather, attention here is focused 
on current educational programs and policies in these three major areas: (1) 
improving and equalizing educational opportunities for culturally deprived 
or racially restricted groups in low-income urban areas; (2) providing con- 
tinuing educational opportunities for adults whose education has been inter- 
rupted for a variety of social and economic reasons—or whose basic skills and 
knowledge have been diluted or rendered obsolete by technological and 
social change; and (3) extending the range of higher educational oppor- 
tunities to ever growing numbers, and extending the range of services avail- 
able to the larger society through higher educational institutions. In this 
writer’s opinion, these are among the most crucial educational problems 
currently facing our society and its members, and they are among the prob- 
lem areas in which the most interesting, and perhaps the most significant, 
educational innovations and social experiments are beginning to appear. 

The first reading in this chapter is a summary report describing the major 
findings, issues, strategies, and proposals that emerged in a seminar on the 
education of socially deprived and segregated children, held at Dedham, 


64 


Education and Educational Opportunities 


Massachusetts in September 1963. The seminar was interdisciplinary, and its 
participants included over 60 prominent educators, sociologists, psychiatrists, 
writers, politicians, and representatives of other broad areas of interest. It was 
organized to search out new ways to educate children, who, because of pov- 
erty, segregation, or both, fail to get an adequate education. The report sum- 
marizes the full range of problems that were considered and draws up a 
series of major strategies. Many of the recommendations are already under- 
way in some communities, and some of them have already been incorporated 
into federal programs of aid to education, such as the one discussed below. 
It was a general conclusion of the seminar that more federal action would be 
required, because of inadequate financial and political resources at local and 
state levels, The seminar was held under the auspices of the Bank Street 
College of Education, and was underwritten by the U.S. Office of Education, 
the U.S. Office of Juvenile Delinquency and Youth Development, and the 
National Institute of Mental Health. 

Despite powerful opposition, the forces demanding increased federal 
government intervention for improving local education and local educational 
opportunities have been overwhelming. One of the most significant results 
of these pressures in recent years has been the passage into law of the Elemen- 
tary and Secondary Education Act of 1965. This law has authorized more 
than a billion dollars in federal funds for the fiscal year 1966 to be made 
available among the 50 States for improving local elementary and secondary 
school systems. According to the U.S. Office of Education, the purpose of the 
new law is to: (1) strengthen elementary and secondary school programs for 
educationally deprived children in low income areas; (2) provide additional 
school library resources, textbooks, and other instructional materials for 
financially impoverished school districts; (3) finance supplementary educa- 
tional centers and services of all kinds; (4) broaden the areas of cooperative 
educational research; and (5) strengthen departments of education at the 
state level." 

All of the problems of providing equal educational opportunities tocul- 
turally deprived and segregated low-income groups are disproportionately 
magnified in the large central cities of America’s major metropolitan areas. 
Here, the tensions, frustrations, and militant demands for school reforms have 
been most dramatic, and many large cities have literally been forced to re- 
organize and extend their educational facilities on a large scale, with or 
without federal assistance. One such city is Detroit, Michigan. In the second 
reading Dr. Carl Marburger describes how Detroit has developed a multiple 
or total approach to the educational problems of the inner core of the city 
through its Great Cities School Improvement Program. This is but one of a 
series of local “great cities” projects undertaken jointly by a number of big 
city school systems. These have been supported in part by local financing, but 

they also have been generously assisted by the Ford Foundation (nongovern- 
mental interventions such as this are becoming a crucial element of planned 
social change in our society, which is a fact that should not be overlooked in 
the light of increasing governmental involvement in the same problem areas). 
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The five major approaches of the Detroit “great cities” program have been 
summarized as follows: 


(a) teacher orientation and training—attempting to modify the teachers per- 
ceptions of the culturally deprived child and to develop teaching competencies 
and insights in working with such children; (b) improved use of available in- 
structional materials and equipment and the development of appropriate 
instructional materials and teaching aids; (c) modification of organizational 
patterns for greater flexibility and more efficient programming; (d) addition 
of such personnel as coaching and remedial teachers, visiting social workers, 
and school-community agents, and (e) involvement of public and private agen- 
cies in developing school-home-community activities.‘ 


Marburger (former director of the Detroit “great cities” program, now As- 
sistant Superintendent of the Detroit Public Schools) believes that the schools 
must provide more effective educational facilities for disadvantaged groups 
than necessary for middle-class groups, and that the schools are the most 
important single force for counteracting the poor learning climate and lack 
of incentives which characterize the environment of culturally deprived chil- 
dren in inner-city slum areas. 

Many individuals tend to think of their own education as an isolated seg- 
ment of their lives, to be gotten over with as soon as possible, in order to 
move on to adult roles which they perceive to have very little to do with the 
actual content of formal education. Thus, in most current discussions of edu- 
cational problems, adults past the conventional school ages tend to be a 
neglected group. Yet, it is apparent that many adults in our society who have 
not previously acquired the appropriate skills, knowledge, or merely the 
“credentials” for the increasingly complex roles they are expected or wish to 
play suffer consequences at least as acute for themselves, and nearly as costly 
to the larger society, as problems facing today’s teen-age school “dropouts.” 
As a result, there has been a dramatic increase in recent decades in the 
number of adults who seek some kind of continuing adult education or 
retraining. Included are adults whose formal education was previously 
disrupted for economic, social, or psychological reasons; adults whose oc- 
cupational skills have become obsolete; adults who wish to advance their 
and at least some adults for whom continuing 
have also contributed to this 
de their educational 


social or economic status; 
education is an “avocation.” Many employers 
trend by encouraging or requiring employees to upgra 
levels, sometimes at the employers own expense. 

This trend toward continuing adult education has affected all educational 
levels, from elementary school through college: for example, it has been 
estimated that between 30 and 50 million people were enrolled part time in 
university extension or evening college courses in the academic year 
1951—1952.*? In the third reading A. A. Liveright (Director of the Center for 
the Study of Liberal Education for Adults) reviews recent trends, current 
objectives, programs and problems, and possible future directions for con- 
tinuing adult education in American colleges and universities. 
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Many persons reading this book probably will have experienced some of 
the following consequences of burgeoning college and university enrollment 
first hand: 


. . « fewer fully qualified professors, oversize classes, impersonality, excessive 
dependence upon textbooks and objective tests, and the acceptance of medi- 
ocrity, Students sit, listen, fill out test forms. They never know their professors, 
rarely talk, rarely write. Courses are hurdles to surmount, not doorways to ex- 
citing fields of inquiry. In the elementary school, poor teaching often leads to 
classroom chaos; at the college level, students just go to sleep, physically and 
intellectually. 


Criticisms such as the above are frequently leveled against many large 
public universities. Perhaps the prototype is the giant University of Califor- 
nia, whose Berkeley campus has been widely discussed in the mass media 
(and in more esoteric circles) as the scene of much recent student discontent 
and unrest, in addition to almost all the conditions mentioned in the above 
quotation. Yet, the large public universities are growing still larger every 
year. Enrollment in public four-year colleges grew about three times more 
rapidly than did enrollment in private four-year colleges in the decade be- 
tween 1950 and 1960, and by 1960 about 60 percent of all college students 
were enrolled in public institutions. No reduction in this trend is anticipated 
in the foreseeable future. The large public university is here to stay, regard- 
less of current dissapproval on the part of its critics. From this writer’s per- 
spective, the land grant movement and other types of federal support for 
higher education, which have helped create the large public universities as 
we now know them, must be counted as among the more significant “strat- 
egies of intervention” for extending and equalizing higher educational 
opportunities for a rapidly growing college age population. 

In the fourth reading Clark Kerr, President of the University of California, 
summarizes many of the accomplishments of the federally supported land 
grant universities, reviews some of their current deficiencies, and suggests 
ways in which they could be improved. Originally published in 1963, before 
much of the recent public interest in the internal affairs of the University had 
become evident, this essay also reveals Kerr’s valuable insights regarding 
some of the problems inherent to the kind of educational system in which 
he is a leading figure, 
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EDUCATION OF THE DEPRIVED 


AND SEGREGATED: 


SUMMARY REPORT OF THE SEMINAR ON EDUCATION FOR 


CULTURALLY DIFFERENT YOUTH 


David Street 


ANALYSIS OF THE PROBLEM 


The seminar was committed to consider- 
ing what things education might do for 
those children and youth who, because 
of deprivation and segregation, are not 
getting the kind of education that will 
prepare them to become effective adults 
in our changing world. The group sought 
to identify promising ways to attack the 
problems of “the difficult 30 per cent,” as 
these children were called throughout the 
sessions. 


Basic Assumptions 


Several significant assumptions were 
involved in the planning and conduct of 
the seminar. 

1. Despite rising standards of Amer- 
ican education, the problem of national 
educational failure—whether measured 
through dropouts, grade retardation, 
evaluations of levels of literacy, unem- 
ployment of youth, or any one of a num- 
ber of other indices—is becoming increas- 
ingly apparent. Parallel to the problem 
of the continuance of poverty in a gen- 
erally affluent society is this problem of 
the continuance of inadequate education 

in an educationally upgraded nation. 


2. The problem is becoming more 
acute because of changes in the larger 
society, particularly in the skill require- 
ments for employment, which make it 
increasingly likely that those who fail to 
receive an adequate education will fail 
occupationally and in many other ways. 


3. The problem is widespread, but it 
also is concentrated in certain groups and 
locations. Educational failure is inter- 
laced with other social problems, such as 
poverty, racial discrimination, and politi- 
cal inequality. It is particularly acute in 
“pockets of poverty,” among the moun- 
tain people; among the residents of the 
rural South, white and Negro; and among 
those urban groups least far along the 
road to adaptation to urban life, such as 
the Negroes and Puerto Ricans who have 
recently migrated to the cities, It is most 
dramatically apparent in the big city 
slums, 

4. Something can be done, Numerous 
small-scale experiments—many of them 
reported on in the seminar—indicate that 
effective action can be taken to increase 
educational success with the deprived 
and segregated. The aim of the seminar, 


From the Summary Report of the Seminar on Education for Culturally Different Youth, 1965, 
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therefore, should be to discover and 
identify the most appropriate measures 
of action and to conceive of them on a 
scale great enough to address the full 
extent and character of the problem. 
Funds and entrepreneurship are needed, 
and that is where the federal government 
can be of assistance. 

5. Recent years have seen a flowering 
of national attention and interdisciplinary 
cooperation in upgrading the quality of 
instruction in physical science and mathe- 
matics. This effort has tended to benefit 
the fortunate 70 per cent and to have little 
impact on the difficult 30 per cent. It is 
time to turn the attention of persons in- 
volved in curriculum reform in science 
and mathematics, along with persons 
from the social sciences and other dis- 
ciplinary, professional, or organizational 
spheres, to the problems of the children 
with whom education is making little 
progress. 


Diagnoses of the Problem 


The problem of educational failure 
that results from deprivation and segrega- 
tion is complex, Much energy at the 
seminar went into the effort to diagnose 
the problem—to identify its major sources 
and°to understand their dynamics—as a 
first step toward planning action. Four 
highly interrelated sources emerged as 
perhaps most important. 

l. The quality of family and com- 
munity life. For reasons of poverty, bad 
living conditions, uprootedness, racial 
discrimination, broken homes, and a 
variety of other causes, many of the chil- 
dren of the difficult 30 per cent come 
from an environment that does not ade- 
quately prepare them—in language skills, 
motivation, self-respect, and values—for 
the standards of the conventional school. 
For many slum children, the life of the 
streets is more compelling than the life 


in the typical school room, and the moral 
climate of what some characterize as a 
corrupt society may teach the child more 
than the school does. At the extreme, the 
community and home may leave the 
child not only socially disabled but also 
psychologically damaged. 

2. Social class, racial, and ethnic pat- 
terns, Because of their position in the 
society, lower-class children, and the chil- 
dren of the nonwhite lower classes in 
particular, are disadvantaged in a num- 
ber of ways. Poverty begets poverty. The 
children tend to be discriminated against, 
stereotyped, counselled “down,” and per- 
haps “loved but not taught.” Also, lower- 
class culture collides with the expecta- 
tions of the school, and in terms of what 
the school expects, these children are 
“culturally deprived.” 

3. The technological-economic fac- 
tor, As a result of technological and 
economic changes, occupational skill re- 
quirements are being upgraded dramat- 
ically, while the demand for labor is 
failing to keep pace with the expansion 
of the economy and population. The 
result is an increase in the unemployment 
of youth, which is extreme among those 
who are unskilled. Among the con- 
sequences of the latter development are 
the high concentration of unemployment 
among selected groups in the society and 
a loss of motivation for school work in 
those students whose future in the labor 
force is bleak, It is obvious that the edu- 
cational system alone cannot solve this 
problem, but it is also clear that the 
schools have not kept pace with the 
changes in technology and the economy. 
At present, vocational education general- 
ly does not provide adequate training for 
participation in the rapidly changing 
labor force. 

4. The capacity of the schools for 
creative change. For a variety of reasons, 
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the schools are deficient in their capacity 
to meet the problems of deprived and 
segregated children and youth in creative 
ways. The following are important 
among these reasons. 

a. A shortage and inflexibility in the 
use of resources, which limit many school 
systems in providing adequate remedial 
and counselling services, sufficiently 
decreasing or varying class size, institut- 
ing new programs, or taking other needed 
actions. 

b. The general tendency toward 
traditionalism and inflexibility in school 
system operations. In the big cities, ad- 
ministrative organization and bureau- 
cratic control often limit the possibilities 
for creative innovation. In all systems 
there is a tendency to rely on traditional 
practices; for example, the recruitment 
criteria for school personnel are defined 
narrowly, usually so that professional 
educators are the only adults allowed 
inside the classroom, and teachers spend 
almost all of their in-school time teaching, 
with little time for planning, contacts 
with colleagues, or in-service training. 

c. Curricula and teaching often are 
inadequate. Teaching tends to be formal- 
ly academic and restricted by rigid 
concepts of graded materials and course 
work, and teachers often spend their 
time “presenting material” rather than 
stimulating the development of inquiry, 
initiative, interest, courage, and industry 
among the students. Textbooks and other 
curricular materials frequently fail to 
capture the imagination of the students, 
many of whom simply find school a bore. 

d. The school is especially inadequate 
in adjusting to lower-class children. The 
expectations of the school are middle 
class, involving the application of tried- 
and-true teaching techniques to “normal” 
children. Because the difficult 30 per cent 
are not normal in terms of the school’s 


expectations, the result is often simply to 
lower standards and to assume that the 
school can produce only poorly with such 
poor students. The lower-class child may 
have verbal virtuosity in the language 
of his own culture and may have high 
imagination, creativity, spontaneity, and 
aggressiveness, but there is little oppor- 
tunity for him to use these attributes in 
the school. When the gap between cul- 
tures is not bridged, the child often fails 
to have any substantial success in school 
as a basis for the development of attitudes 
of trust and self-respect. 

e. The school’s relationship to the 
community often is inadequate. Fre- 
quently there is weak coordination 
between the school system and those 
community agencies that also are in- 
volved with the child and family. Fur- 
ther, the school often is unable to com- 
municate effectively to parents and help 
educate them in ways to make the total 
environment of the child more supportive 
of the goals of education. 


STRATEGIES FOR ACTION 


The seminar members were agreed 
that the problem of educational failure 
with deprived and segregated children 
and youth is severe and that strong and 
immediate remedial actions are neces- 
sary. Creative solutions will require co- 
ordinated action on many fronts because: 
first, adequate efforts at educational 
change simply are beyond the fiscal and 
administrative capacities of many of the 
local school systems; and second, many 
of these changes must involve not only 
the schools but also governmental, busi- 
ness, labor, foundation, university, and 
community groups if they are to succeed. 
A broad variety of strategies, involving 
different aspects of the problem and 
different agencies for action, is appro- 
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priate. Many of these strategies would 
involve federal action as a prime stim- 
ulant, for only the federal government 
seems to have both the financial and 
political resources needed to take the 
large-scale action required. 


Educational Disaster Areas 


A key element in formulating strategies 
is the assumption that the federal gov- 
ernment and other political units must 
recognize educational failure as a prob- 
lem of social policy of grave national 
proportions. The government should 
provide aid to what might appropriately 
be called “educational disaster areas.” In 
the same way that the federal government 
recognizes that certain parts of the coun- 
try have economic problems beyond local 
or state capacity for remedying, it would 
acknowledge the need for action in areas 
of high educational failure, the inner city 
slums, the rural South, and elsewhere 
where failure is evident and the need 
great. This view is embodied in a posi- 
tion paper on social policy approved by 
the seminar as a whole:* 


This seminar goes on record as recog- 
nizing the existence of educational disaster 
areas: of such magnitude and intensity as 
to constitute one of the most grave emer- 
gencies confronting the nation. In these dis- 
aster areas, poverty, often accompanied by 
segregation, has produced large numbers of 
functional illiterates, and it continues to do 
so in great numbers. 

We are convinced that literacy is the key 
to educational success. We also are con- 
vinced that failure to attain this skill pre- 
dicts failure in school, unemployment, de- 
pendency, and crime. At present, our only 
national knowledge of literacy depends on 
necessarily inaccurate inferences from data 
on students by grade level, and on the be- 
lated and presently alarming results of tests 
given to military draftees. 

The conference believes it vital that poli- 
cy makers and public alike be alerted to the 


facts about illiteracy and its consequences 
in personal tragedy and economic waste. 
We must be prepared to give the same pri- 
ority to using the nation’s wealth for edu- 
cationally underdeveloped areas at home 
as we do abroad. It is a high crime against 
the nation’s youth and the nation itself that 
we have not seen ourselves as able to afford 
to educate our underprivileged youth up to 
presently feasible levels of success. 

The conference is of the opinion that on 
the basis of suitable criteria, including a 
standard test of literacy achievement, edu- 
cational disaster areas should be designated. 
Federal funds sufficient to achieve present- 
ly attainable national educational standards 
should be made available to school systems 
in these areas. There is sufficient knowledge 
at present of the educational effects of such 
factors as teacher competence, class size, the 
availability of teaching materials, programs 
of student incentives for further education, 
and school-community programs for us to 
act. With existing knowledge, national re- 
sources can be used more effectively to re- 
move this educational blight from our pop- 
ulation. 

The evidence presented in this seminar 
strongly indicates that the immediate pre- 
school years, kindergarten, and grades one 
and two are critical for the attainment of 
reading skills that are basic to educational 
success, This finding indicates that for many 
children these years are a disaster period. 
As a consequence, in addition to directing 
resources to educational disaster areas, we 
need to redirect educational resources to the 
disaster period—the early grades—in educa- 
tion. There is a need for heavy emphasis on 
these years in education. In addition, sub- 
stantial research and development efforts 
should be funded in dealing with the edu- 
cational problems of the primary years, and 
in particular for problems of success or fail- 
ure in reading. 

Yet we would fall short of our obligations 
to the youth of the nation if we aimed 
merely for the control of disaster. The plans 
we have outlined above should bring to an 
end the failure of the schools to perform 
their minimum function. We know how to 
improve such failing schools. But their very 
failure provides us with a challenge to at- 
tempt to bypass many of the defects of the 
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typical American public school. In rebuild- 
ing from disaster, bold revisions of method 
and organization and daring innovations of 
content and of attitude are possible. We 
need educational experiment, both research 
and development in action, of many kinds. 
For instance, we need schools in the city 
whose ties with community and parents are 
far closer and richer than the monthly 
meetings of the Parent-Teacher Association, 
where third-graders can grasp experiments 
in micro-biology, where seventh-graders can 
write, set, and perform real theater, and 
where high school students can learn Rus- 
sian if they will. We can afford such schools. 
Indeed, before too many years we will be 
unable to afford anything less. We must 
move forward to revised notions of the 
school, and most of the work of the semi- 
nar details the investigations and trials we 
ought to embark upon. 

Such laboratories of excellence in schools 
ought not to be diffuse, nor should they be 
concentrated where the problems are sim- 
ple. Our nation should, in order to mani- 
fest its dedication to this task, select an 
area where problems are presently most in- 
tense. In this area it should make a show- 
case of its schools. There are many reasons 
why the nation’s capital should constitute 
such a showcase, but whatever the area, the 
effort should be massive and concentrated 
where the problems are greatest. 


Working Group Approaches 


The above statement on social policy 
indicates one area in which the seminar, 
in the time available, was able to develop 
general agreement. Most of the plenary 
sessions were devoted to hearing expert 
diagnoses of the problems of educating 
the difficult 30 per cent and to discussing 
reports of various innovative programs or 
experiments. The major work of ham- 
mering out specific strategies and pro- 
grams for action took place in working 
groups created among the seminar par- 
ticipants, These groups dealt with eight 
areas of potential action that had 
emerged as most promising in the first 
few days of meetings and were reported 


back to the seminar as a whole at the end. 
Excerpts from these reports begin on 
page 24. The groups were as follows: 

l. Curriculum reform. This group 
considered ways to apply new develop- 
ments in curriculum to the schools at- 
tended primarily by the difficult 30 per 
cent and to stimulate experimentation 
and sweeping reform, liberating intellec- 
tual and artistic achievement, through 
revisions of curricula, materials, and 
teaching in these schools. 

2. Literacy. Members of this group 
considered literacy, literacy tests, and 
ways of raising levels of literacy nation- 
ally. 

8. Model schools, This working 
group was concerned with what model 
schools for deprived and segregated 
children might be like, what functions 
they could serve in promoting educa- 
tional change generally, and how they 
could be developed. 

4. Early childhood education. The 
initial deliberations of this group were 
concerned with establishing guide lines 
for preschool programs that would 
operate in areas with large numbers of 
deprived and segregated children. Later, 
the group broadened its purview to in- | 
clude education of children ages six to 
nine and developed notions of early child- 
hood centers. 

5. Teacher education. This group 
considered the desirable attributes of the 
teacher of the difficult 30 per cent and 
ways to train teachers to acquire such 
attributes. 

6. School, community, and society. 
This group devised plans for projects 
aimed at mobilizing the community to 
help accomplish the goals of education. 

7. Strategies for organizational and 
administrative change. Members of this 
group attempted to lay out a prototypic 
comprehensive strategy for massive 


s 
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change in the educational systems that 
serve the difficult 30 per cent. 

8. Youth work and youth education. 
This working group took a broad look at 
the premises and patterns of work and of 
education for work in the “new society” 
and developed a large number of pro- 
posals for reform. 


Major Strategies 


The working groups devised a variety 
of approaches and special programs, 
varying in content, emphasis, and modes 
of implementation. These contain a num- 
ber of common elements, such as a recur- 
rent stress on the inclusion, in whatever 
projects are implemented, of research 
and development activities concerned 
with the question of how to make the 
process of change continuous and self- 
generating, and an emphasis on making 
certain that experimentation in the 
schools serving the difficult 30 per cent is 
included in any general educational proj- 
ects that are developed. There was also 
an emergence of a significant number of 
major themes that were shared in the 
thinking of many clusters of participants. 
These themes or strategies are listed 
below. 

l.s Fostering cooperation between 
school systems and colleges, universities, 
or other groups. Colleges and universities 
should come to the aid of the schools that 
serve the difficult 30 per cent, and the 
schools should encourage them to help. 
The colleges should provide consultants 
from many disciplines, developing educa- 
tional extension services and providing 
task force aid in curriculum reform. 
Specifically, they might develop coopera- 
tive programs of instructional reform in 
the South, provide high-level instruction 
in short courses in mathematics and 
physical sciences to graduates of Negro 
colleges (which are weak in these fields) 


+ 


or cooperate in running demonstration 
centers nationally. The colleges them- 
selves should run model and experimental 
schools in urban and rural slums, and 
they should provide teacher training and 
internship experience in schools for the 
difficult 30 per cent. Further, they should 
develop programs for training specialists 
in in-service education of teachers and 
middle-level and high-level administra- 
tors, orienting them to the schools for 
the difficult 30 per cent. Not only school 
systems and colleges but also business, 
labor, government, and other units must 
cooperate in restructuring education for 
the world of work. Finally, procedures 
for facilitating cooperation between 
schools and other child-related agencies 
should be discovered and implemented. 

2. Developing and disseminating im- 
proved teaching techniques, curricula, 
and materials. Through new efforts in 
pre-service and in-service teacher train- 
ing, demonstration projects, improved 
use of new and old media, and other 
means, ways must be found to develop 
and disseminate information about prom- 
ising teaching techniques. These tech- 
niques might range from linguistic and 
other new approaches in teaching read- 
ing to a variety of innovative teaching 
formats, including nongrading and team- 
teaching. The aim would be to foster 
teaching that is nonbookish, intuitive, 
sensitive, warm, flexible, imaginative, 
and responsive to the child. Curricula 
and materials should be revised through 
mobilization of experts from the academic 
disciplines, cooperative ventures between 
universities and school systems, research, 
introduction of curriculum specialists, 
inclusion of the difficult 30 per cent in 
ongoing curriculum projects, and other 
techniques. Efforts to improve the teach- 
ing of reading should avoid overconcen- 
tration on the new technical systems (not 
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only phonics and look-and-say, but also 
phonovisual, programmed instruction, 
initial teaching alphabet, sounds by 
colors, and so on) that currently are 
flourishing. Experimentation with such 
systems is important, but attention must 
also be given to integrating the teaching 
of reading with improvements in other 
classroom experiences of the child. De- 
prived and segregated children often 
come to school with little concept of the 
uses of literacy. Reading should not be 
conceived of as something to be mastered 
only through basal readers and before 
other learning can take place. Instead, 
learning to read should be accompanied 
by, and come partially through, learning 
about science, social studies, literature, 
and other areas, learning that will pro- 
vide an intrinsic motive for gaining 
literacy skills. 

3. Stressing the early years. Special 
attention should be devoted to the pre- 
school and primary school years. De- 
prived and segregated children often 
come from environments that have not 
prepared them for the conventional ex- 
pectations of the school and so must be 
given special help to become ready for 
school, Further, the initial school years 
must be adapted to their needs. Specifical- 
ly, preschool and nongraded primary 
centers should be set up, developing 
flexible, well-staffed, and community- 
oriented programs, 

4. Mobilizing resources. Standardized 
procedures should be found for assessing 
needs and allocating additional resources 
for individual schools that have large 
numbers of the difficult 30 per cent. 
School systems would receive funds for 
new or rehabilitated buildings, additional 
teachers, nonprofessional aides, and 
materials for these schools. 

5. Creating model and laboratory 
schools and experimental school systems. 


All kinds of model schools (for example, 3 
public schools run by cooperating univer- 
sities or colleges, demonstration centers, 
summer schools, schools devoted to in- 
novation in vocational education, or pro- 
totypic experiments within whole school 
systems or significant segments of school 
systems) should be established. These 
experiments should be started in a great 
variety of settings and might use all types 
of formats, including those of the non- 
graded school, the boarding school, the 
tutorial school, or even the school with- 
out a principal. As much as possible, these 
schools should have built-in dynamics of 
change and great diversity and flexibility 
in their educational program. 

6. Upgrading teacher education. 
Training of teachers for the difficult 30 
per cent should be upgraded through a 
variety of techniques. These include 
greater use of films and display and 
demonstration centers, the development 
of training programs that give the trainee 
more experience with children before the 
period of student teaching, the creation 
of courses that deal with new curriculum 
materials, the development of a national 
program of summer training for teachers, 
and experimentation with beginning the 
recruitment and training of teachers 
while they are still in high school, Other 
promising techniques include providing 
for internships in schools and preschool 
study centers, giving school systems re- 
sources to release teachers from class- 
room duties for in-service training, and 
providing physical science and mathe- 
matics training, particularly for faculties 
of southern colleges. 

7. Improving school-community rela- 
tions. Most new programs of all kinds 
should contain, as a major element, 
heightened cooperation with, mobiliza- 
tion of, and service to the community. 
Community residents—adults, dropouts, 
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* high school students, and even grade 
school pupils—should be recruited into 
the educational task, as amateur volun- 
teers, as paid teachers’ aides, or in other 
roles. Such programs as the proposed 
preschool and primary grade centers, or 
enlarged work-study education projects 
should be run under a variety of auspices 
involving the community. Further, spe- 
cific programs using school-community 
agents should be initiated, along with 
attempts to make the schools more con- 
genial to the parents and to establish 
more effective communication with them. 
Finally, schools should become more 
highly involved in cooperative efforts 
with other agencies that deal with chil- 
dren and youth, including libraries, wel- 
fare and health agencies, the police, 
groups that operate study centers, agen- 
cies administering the proposed national 
youth corps, and the military. 

8. Changing the social organization 
of the school and the school system. The 
school’s capacity for creative change to 
meet the problems of the difficult 30 per 
cent must be enlarged. Ways to do this 
include: redefining roles and recruitment 
criteria for staff; training and using 
greater numbers of specialists, volun- 
teers, and paid subprofessionals; raising 
teacher incentives by increasing special- 
ization; providing teacher resource 
rooms and freeing teacher energies by 
turning over simple tasks to aides; up- 
grading specialization in curriculum con- 


struction and planning; providing im- 
proved planning and research and devel- 
opment operations in the schools; upgrad- 
ing training of administrative personnel; 
making the schools more accessible to the 
community and redefining boundaries to 
diminish student travel; and facilitating 
flexibility and experimentation through 
such techniques as operating model 
schools, having open-ended hours for 
attendance in preschool centers, and 
abolishing rigidities in vocational educa- 
tion requirements. 

9. Revolutionizing education for 
work, Education must be upgraded 
radically if it is to provide adequately for 
the education of the difficult 30 per cent 
for the changing world of work. Prom- 
ising steps include: the elimination of 
present rigidities; the establishment of 
skill centers; the more flexible teaching 
of a wide range of vocational and techni- 
cal skills to both youth and adults; the 
improvement and enlargement of work- 
study and guidance programs; the devel- 
opment of training for new kinds of 
work; the establishment of university-run 
experimental and demonstration voca- 
tional schools in urban and rural slums 
and racially integrated regional technical 
schools in the South; and the development 
of a program to give financial support to 
dropouts who return to school. Changes 
in education for work will have to be 
accompanied by major programs for pro- 
viding work for youth. 
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CONSIDERATIONS 


FOR EDUCATIONAL PLANNING 


Carl A. Marburger 


In Detroit and other large cities across 
the nation are concentrated families 
whose children are severely hampered in 
their schooling by a complex of commu- 
nity, home, and school conditions. To 
engage the total problem faced by urban 
educators, we shall make a brief foray 
into the social pathology which produced 
it. 


INTRODUCTION TO THE PROBLEM! 


Change in the population of the inner 
cores of most large cities has created areas 
where the majority of children have 
extraordinary needs which the public 
schools are not prepared to meet, Where 
once the inner city population was 
typically “all kinds,” it has now become 
typically stratified. The majority of up- 
per and middle income urbanites have 
moved to the suburbs or to the outer rings 
of the city. The population that remains 
is predominantly unskilled or semi- 
skilled, low-income, racial and ethnic 
minorities. When representatives of other 
strata moved out, the vacuum was filled 
by southern-Appalachian white and 
southern Negro in-migrants similar in 


‘Extracted and paraphrased from Charles 
Mitchell (3). Mr. Mitchell is the Project Writer 
for the Detroit Great Cities School Improve- 
ment Project. 
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many ways to the low-income minority 
groups that had remained in the inner 
city. 

Numbers of the city’s manufacturing 
and service industries have followed the 
upper- and middle-income exodus. What 
remains is the glowing downtown sec- 
tion, a great multi-story civic and mer- 
chandising complex, serviced by express- 
ways and surrounded by miles of slums 
and “transitional” or “gray” areas, still 
containing a few pockets of more affluent 
residential areas and high-rent apart- 
ment districts, 

From these slums and transitional areas 
come one-third of the more than 3,000,- 
000 children now enrolled in America’s 
fourteen largest school systems. Many of 
them have limited backgrounds, and most 
of them are concentrated in the inner 
city schools, 

The families of these children livé for 
the most part in low-cost public housing, 
or in overcrowded, substandard, multiple- 
dwellings of every type—or in single- and 
two-family homes in neighborhoods 
which are, in reality, transitional, Some 
of these neighborhoods are not yet slums, 
but their people are often in difficult 
straits, and the children reflect this in 
school, 

The families of these children may 
have resided in Detroit for many years; 


arry Passow, editor, Education 


in Depressed Areas (New York: Teachers College Press, Columbia University, 1963). © 1963 by 


Teachers College, Columbia University. 
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but most came during and immediately 
after the Second World War to fill indus- 
try’s needs for unskilled labor, or are very 
recent in-migrants from rural areas, par- 
ticularly rural areas of the southern 
states, who shifted from a land of no 
current or foreseeable opportunity to a 
land of possible—-maybe—opportunity. 

The in-migrant comes into a portion of 
the total community which is fragmented 
and uncohesive, which lacks trained 
leadership and organization, and which 
physically reflects the low, inconsistent 
income and the lack of information and 
skills of its inhabitants. Here, whatever 
booms or economic upturns may occur 
in other places, depression seldom ceases. 
A job is a will-o’-the-wisp affair. 

The family of the child with limited 
background may have many meritable 
standards and values. Even when its 
material well-being is limited to basic 
necessities, the family may be close-knit 
with love and caring. 

But always, there is a common de- 
nominator: not enough. Not enough 
income, information, and. skills to get 
along successfully; no precedent for suc- 
cess; insufficiencies of many sorts, The 
child reflects this, He is poorly prepared 
and poorly motivated for school. School 
has never seemed important to his family 
or to him. Obviously there are some 
significant adjustments to be made. 

With a sufficiency of income, informa- 
tion, motivation, and time—in short, in 
an ideal situation—urban life adjustment 
might evolve quite pleasantly. But the 
situation is poor, and many children have 
little to do except, as one teacher's report 
put it, “think about the hills of home, go 
to school each day unprepared and pur- 
poseless, and be ‘sick to mah stomach 
from the gas stove’ (quote from child) 
that heats a three-room flat.” 

The parents of these children are not 


against education. At worst they see no 
need for it, are indifferent. Many have 
hopes and ambitions for their children 
which involve obtaining a good educa- 
tion. They are glad if their child does well 
in school, but they often have little formal 
education themselves, know little about 
studies or how children learn. They feel 
that they cannot, in their lack of success, 
understand how to help the child suc- 
ceed. 

The child with limited background has 
normal intelligence. He is not different 
in this respect. He can grow up in school 
studies and in his life if reached and in- 
terested by what the school offers. And 
yet, the typical child with limited back- 
ground in the typical classroom is indif- 
ferent and purposeless, a poor com- 
municator who does not respond to nor- 
mal teaching methods and subject matter. 
His capabilities remain unrealized. 

Why? 

The traditional responsibilities of 
school staff and objectives of school 
services are based upon a uniform “Suc- 
cessful American” social and economic 
pattern and do not obtain effectively to 
the non-uniform social and economic 
patterns which characterize the neigh- 
borhoods from which these children 
come. 

The typical school cannot compensate 
for the various lacks in the lives of chil- 
dren with limited backgrounds. The 
typical school does not provide these re- 
inforcements to school learning which, 
in a stable, middle-income area, are 
normally provided each child by his 
home and out-of-school life. 

Many of these reinforcements are 
intangible. They include: an acceptable 
self-image; knowledge of essentials such 
as nutrition and health; an implicit sense 
of identification with a stable family in 
a stable neighborhood; security and free- 
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dom from want, both material and emo- 
tional; the self-confidence and motivation 
to achieve which rub off on the child 
who is surrounded by things and involved 
in experiences which are accepted both 
at home and in school either as symbols 
of success or significant achievements. 

Such positive factors are essential in 
some form in the growing up of a child. 
If they are insufficient or lacking, and no 
compensation is made for them, then the 
child’s ability to learn in school is im- 
peded or lost. 

It seems reasonable that the educator 
should be concerned with all that affects 
the child he is trying to educate, and in 
fact teachers and administrators often 
informally cross traditional lines and do 
“unorthodox” things to help children who 
are not doing well in school. But except 
through the attendance officer, the public 
schools, especially the urban public 
schools, seldom make official organized 
attempts to alter the “other lives” of 
children. If the family does little to help 
prepare the child for life, and the cultural 
environment of the child is limited and 
negative, then the one force left to do the 
necessary shaping is the school, It must 
provide more for the child than it normal- 
ly would, at the same time attempting, 
with other community services, to revive 
the family’s positive influence and to 
introduce portions of our culture and our 
society which tend to equalize the child’s 
limited and negative environment. 

In truth, we must say with Harold 
Taylor that, 


The educator must go to the root of the 
matter, and he must deal with the whole 
child. The root is in the social and econom- 
ic conditions in which the child exists. The 
educator must deal bluntly with those who 
support the residential segregation of the 
colored people and the poor. He must fight 


those who wish to profit in real estate at” 
the expense of the children. He must think 
of education as a total process, in which 
the conditions of society deeply affect the 
child’s mind, the level of his achievement, 
and the range of his possibilities. The cur- 
riculum, the classroom, the guidance office 
are instruments for dealing with one part 
of the child’s life. But they do not and can- 
not function in a social vacuum. 

Nor is it permissible any longer to say 
that the social environment of the child is 
not the problem of the educator, that it 
belongs to city planners, social workers, 
economists, housing experts, or society. It 
belongs to everyone, but most of all to the 
educator. The educator is not a personnel 
manager, an administrator, an organization 
man, although his work involves organizing, 
managing, and administering. He is a social 
and intellectual leader, and he begins to 
exercise his leadership when he recognizes 
the conditions of his society and brings to 
bear upon them the force of a humanitarian 


philosophy (5). 


THE GREAT CITIES PROJECTS 


The superintendents and board-of- 
education members of the fourteen 
largest city school systems met in 1957 in 
Atlantic City, New Jersey, to share their 
concerns about the problems of educa- 
tion in large urban areas, Their first co- 
operative exploration took them into the 
World of Work and a careful study of 
current and prospective youth employ- 
ment opportunities. A vocational educa- 
tion specialist was appointed to coordi- 
nate the efforts of the Great Cities in this 
area. The World of Work study con- 
tinues, and findings are being implement- 
ed in programs seen as appropriate by 
each of the cities, 

Another difficulty shared by large-city 
educators, that of limited fiscal resources, 
has led to a cooperative study of fiscal 
policy. If educators are to equalize and 
expand educational opportunity, oF 
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simply to hold ground against the press 
of increased enrollment, from where is 
the money to come? Again, a consultant 
was secured, and along with staff persons 
from each city, began to study possible 
resources and to formulate recommenda- 
tions for revision of Great Cities fiscal 
policies, 

The third problem shared by the large- 
city educators was that of educating the 
increasing numbers of children with 
limited backgrounds. After intensive 
analysis of the factors which indicate 
educational deprivation—low achieve- 
ment levels, lack of kindergarten experi- 
ence, poor attendance, high truancy, 
over-agedness in grade, high rate of 
failure, and the range of home and com- 
munity deprivation—the Great Cities 
teams developed what they called “The 
Central Hypothesis.” This hypothesis 
states that the problems of children with 
limited backgrounds can be effectively 
and economically solved by: 


1. Development of a program of educa- 
tion adapted to the needs of these children, 

2. Modifications in the organizational pat- 
terns within the school, 

3. Proper selection and utilization of per- 
sonnel, 

4. Improved utilization of instructional 
equipment and materials, 

5. Involvement of parents and of the 
community in the educational program. 


Under the leadership of Dr. S. M. 
Brownell, superintendent of schools, and 
the direction of Dr. Carl Byerly, Detroit 
began testing this hypothesis in Septem- 
ber, 1959, Detroit’s pilot project, involv- 
ing three schools in the central city, was 
the first demonstration project among the 
Great Cities. Further, the pilot demon- 
stration project was financed entirely by 
the Detroit Board of Education. In July, 
1960, the Ford Foundation provided 


financial support to the Detroit Project 
and to several other great cities as well. 
This initial one-year grant made it pos- 
sible to “buy time,” by intensifying 
project activities and expanding project 
coverage from three to seven schools, The 
Ford Foundation extended the initial 
Detroit grant for an additional three 
years in July, 1961. Grant extensions have 
also been made to other Great Cities 
Projects. 


The Great Cities teams of superintend- 
ents and board-of-education members 
have recently formed the Research Coun- 
cil of the Great Cities Program for School 
Improvement to coordinate the various 
activities under their jurisdiction, The 
most current result of their concern is an 
investigation of pre- and in-service educa- 
tion of teachers. The Research Council 
intends to find and recommend more 
effective ways to prepare teachers for the 
demanding work of teaching not only the 
children with limited backgrounds, but 
all children. 


Thus, the Great Cities are engaged in 
cooperative study and action programs 
designed to solve the many problems 
peculiar to large city school systems. They 
intend to develop, and to prove effective, 
a total educational program for large 
urban areas. 


Although many of the difficulties en- 
countered by urban schools ensue from 
“urban blight” and its effect on children 
and families, it is clearly recognized that 
educational planning needs to be for all 
children and all schools, and not only for 
the children and the schools in depressed 
urban areas, Certainly the central hypoth- 
esis, put forward by Great Cities educa- 
tors as a viable solution for the problem 
of providing a good education for the 
child with limited background, can be 
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used to provide a good education for all 
children. 


THE DETROIT PROJECT—WORKING 
TOWARD MORE EFFECTIVE EDUCATION 


The objective of the Detroit Great 
Cities School Improvement Project is to 
increase the competence of children with 
limited backgrounds. By competence, we 
mean not academic competence alone, 
but competence of the “whole child” in 
the Harold Taylor meaning of the phrase 
—social competence, urban living com- 
petence, and job, or work skill com- 
petence—including the ability to learn 
new job skills if needed. In addition to 
the five points of the great cities hypoth- 
esis, the Detroit Program has these 
special emphases: 

l. A program of _ teacher-school- 
community improvement is more effec- 
tive if all levels of a school system serving 
an area (kindergarten through grade 12) 
are involved. Therefore, the seven schools 
in the Detroit Project include three ele- 
mentary schools (kindergarten through 
grade 6); one elementary school (kinder- 
garten through grade 8); two junior high 
schools (grades 7 and 9); and one senior 
high school (grades 10 through 12). 

2. The program should be one which 
can be financed within the resources of 
the school budget over a long period, if 
it can be shown (as we anticipate) that 
the results of the project warrant the 
program’s continuation and extension 
into other areas of the city whose school 
populations have similar problems and 
needs. Therefore, the yearly budget for 
the five years of the demonstration project 
represents an increase of less than 10 per 
cent above normal costs per pupil for the 

city. Thus, the budget, including the 
Ford Foundation grant (30 per cent of 
the total budget), is realistic in terms of 


the fiscal support expected for schools 
in the Detroit area. 

3. Any program designed to solve the 
problem of educating the child with 
limited background must operate inten- 
sively for several years. Solution of the 
educational problem involves making 
long-term changes in family and com- 
munity attitudes and behavior, as well 
as changes in a more-or-less immediate 
nature in the pupil-teacher relationships 
and services available to the pupil. Time 
is needed to assure that systems of change 
shall be functional and lasting in effect. 
Therefore, Detroit's is a six-year project 
in the three pilot project schools, and a 
five-year project in the remaining four. 
Further, there is a commitment to eval- 
uate the working effect of the project far 
beyond the actual completion date of its 
program. 

With regard to the Great Cities hypoth- 
esis, the Detroit projects makes use of 
several major approaches to the solution 
of the problems of educating children 
with limited backgrounds. 

One major approach is our work with 
teachers. Improvement of schooling 
depends to a great extent upon more 
effective teaching. Therefore, we strive to 
modify the perceptions of the teachers 
of children with limited backgrounds as 
this perception relates to these children, 
their community, and their curriculum. 
Many teachers initially perceive these 
three negatively; that is, in the light of 
their own experiential backgrounds. 
Teachers may bring to their work a rigid 
value system different than that of the 
populace of depressed urban areas—a 
value system, for instance, which presup- 
poses certain limits on the intelligence 
and ability of the child with limited back- 
ground, Some teachers have been reared 
in a different socio-economic situation, 
and have difficulty in objectively assess- 
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ing the child with limited background. 
Other teachers have, through their pro- 
fession, moved up the socio-economic 
ladder, and may possibly (and paradoxi- 
cally) reject the all-too-familiar values of 
the children they teach. In any case, it is 
not unusual to find in the classroom a 
critical need for belief in the universal 
learning ability of humankind, regardless 
of socio-economic condition. 

Our first attempt to bring about ap- 
propriate changes was through a series 
of workshop experiences, Competent 
consultants were secured in many dis- 
ciplines: education, sociology, social 
work, and psychology. Our experience 
leads us to believe that very few signifi- 
cant changes in the behavior of teachers 
take place as a result of listening to ex- 
perts. Those teachers who were tuned in 
to hear the expert believed and behaved 
in terms of what they had heard. Those 
teachers who were not tuned in to hear 
the experts did not change their behavior 
to any noticeable degree as a result of 
hearing them. The key to modification 
of behavior seems to be involvement. 

Our workshops and in-service experi- 
ences have, therefore, been structured 
around local school curriculum problems 
and have usually involved only a single 
school staff, We have found that cur- 
ricula vary from school to school, from 
community to community, and from 
school staff to school staff. To achieve 
the kind of involvement that brings posi- 
tive change, each school staff must look 
seriously at its unique community, the 
unique problems of its youth, and its own 
unique strengths and weaknesses as a 
staff. Then the school staff may search for 
appropriate curricular and organizational 
modifications to strengthen its own school 
situation. 

Our attempts to assist staffs to do this 
have taken several forms. We have pro- 


vided workshop experiences through the 
local university. If teachers and admin- 
istrators wish to have a course for credit 
toward an advanced degree or a number 
of hours beyond the Bachelor's or Mas- 
ter's, they may pay tuition to the univer- 
sity for the workshop experience. If they 
wish to take part in the workshop but 
do not wish the credit, the Detroit Great 
Cities Project pays their tuition so that 
they may audit the course, 

Other local school-curriculum work- 
shops have taken place on Saturdays, and 
also during the summer months. As a part 
of the Detroit school policy, teachers in- 
volved have been paid for their time on 
Saturdays and during the summer. Fur- 
thermore, some released time has been 
devoted to in-service education. Indica- 
tions are that more released time is now 
an essential need. 

As a result of these in-service experi- 
ences, some organizational and curricu- 
lum changes have been made. We have 
instituted the non-graded primary in two 
elementary schools. Block-time and core 
classes are being held in the junior high 
schools. Team teaching is being tried in 
two of the schools. 

Curriculum modifications come more 
slowly. One significant curriculum 
change has taken place in our early 
elementary reading materials—but not 
without difficulty, It has long been felt 
that children might read with greater 
facility if the material with which they 
were dealing was more nearly related to 
their own real backgrounds. Negro youth, 
for example, rarely have an opportunity 
to see a Negro child illustrated in the 
little picture books with which they learn 
to read. Through a series of writing work- 
shops we set out to build a series of pre- 
primers which would focus on the life 
of a working-class family, living in a 
typical, racially mixed, urban neighbor- 
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hood. In spite of the sophistication of the 
writing committee members, we now 
know first hand the perils of revolutionary 
primer writing. The artist doing illustra- 
tions for the series depicted some typical 
housekeeping situations (brooms leaning 
in the corner, a kitchen sink with exposed 
pipes beneath it) and this—at least rela- 
tive to other pre-primers, which do not 
treat the realities of housekeeping quite 
as fully—was taken simply as poor house- 
keeping, and thereby as a derogation of 
the Negro since this was the home of a 
Negro family. 

The first pre-primer was only one-third 
the length of a normal pre-primer, be- 
cause we wanted each child to have the 
satisfaction of completing a book in a 
short time. Thus, we inadvertently left 
the father out of the first pre-primer; 
indeed, we did not even refer to him. 
This was also interpreted as a derogation, 
not only of the Negro family depicted, 
but of Negro families in general. Finally, 
we called the little-boy hero of the series 
“Sammy.” It was an unfortunate choice, 
since it was seen by middle-class Negro 
families as “stereotype by insinuation.” 

Having gleaned some important lessons 
from this experience, we expanded our 
primer writing committee with a num- 
ber of consultants, both lay and profes- 
sional, and revised the series. The first 
three pre-primers of this series were 
available in four-color reproduction in 
September of 1962, for experimental 
testing. 

Other minor curriculum changes have 
taken place at different levels. We have 
produced some units for block-time 
classes at the secondary level, which have 
been found to be very useful throughout 
the entire school system for block-time 
classes. 

Perhaps the only significant change in 
curriculum is what happens when the 


individual teacher closes the door of her 
classroom. Assuming the requisite skills 
in teaching the basic materials, the teach- 
er's attitude is the most crucial factor. 

At this point in our project, we con- 
ceive the formula that teacher-expecta- 
tions have surprising impact on pupil- 
achievement. Indeed we might even say 
that teacher expectations have a similar 
impact on pupil intelligence scores. The 
teacher who expects achievement, who 
has hope for the educability of his pupils, 
indeed conveys this through every nuance 
and subtlety of his behavior. The teacher 
who conveys hopelessness for the educa- 
bility of his children usually does so 
without ever really verbalizing such an 
attitude—at least, in front of his pupils. 

With regard to expectations of pupil 
ability to learn, a significant experiment 
was done recently by Robert Rosenthal 
and Kermit L. Fode of the University of 
North Dakota. In a carefully controlled 
experiment, twelve senior division stu- 
dents in experimental psychology were 
assigned a group of five albino rats for 
running through a maze ten times a day 
for five days, Although the rats were 
randomly selected, each student was in- 
formed that the rats were either “maze- 
bright” or “maze-dull.” 


Results indicated that on three of the five 
days and for the experiment as a whole, E’s 
[experimenters] believing their S's [sub- 
jects] to be bright obtained performance 
from them significantly superior to that ob- 
tained by E's believing their S’s to be dull. 
The S's believed to be bright appeared to 
be learning the problem while those be- 
lieved to be dull did not. These results oc- 
curred in spite of the fact that on the level 
of verbal report both groups of E’s wanted 
their S’s to perform well. In addition, a re- 
search assistant following the identical ex- 
perimental procedure, was able to obtain, 
without “cheating,” performance from her 
S's superior even to that obtained by E's 
believing their S’s were bright. Comparing 
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‘the degree of correlation between what each 

E specifically expected to obtain from his 
S’s and what he actually did obtain from 
them for the “Bright” and “Dull” groups 
suggested that these groups were about 
equally biased although, of course, in op- 
posite directions (4). 


Thus, even when dealing with non- 
human subjects, the experimenters 
expectations seem most significant in 
determining the performance of the sub- 
ject, Certainly the expectations of the 
teacher for her pupils can determine, 
particularly in depressed-urban-area 
schools, the school survival or non- 
survival of the youth. If nothing else, 
teacher expectations affect the time spent 
in preparing to teach, the amount of real 
concern for individual students, and the 
degree of “soul” the teacher gives to his 
work. 

The involvement of an almost total 
staff, including administration, would 
seem then to be essential for innovation 
in curriculum, and for modification of 
behavior to insure truly effective teach- 
ing. We obviously cannot expect anything 
approximating 100 per cent involvement 
of staff, but the nearer we come to this 
ideal, and to the contagion of enthusiasm 
which results from it, the greater the pos- 
sibility of creating the milieu in which 
youth, particularly disadvantaged youth, 
can learn. 

In order that teachers of children with 
limited backgrounds may maintain en- 
thusiasm for teaching, and hope for the 
educability of their children, they must 
be continually reinforced. The teacher 
needs adequate resources to combat the 
corrosive influences of emotional and 
physical poverty with which many of his 
students live day in and day out. The 
teacher needs help to teach effectively in 
spite of the inadequate facilities which 
often seem typical of inner city schools. 


High transiency rates and the generally 
low achievement of pupils beset by out- 
of-school difficulties which carry over 
demonstrably into the classroom can 
overwhelm the most conscientious 
teacher. 

The Detroit Project does provide some 
reinforcement to teachers. Additional 
personnel, whose duties are discussed at 
length later in this paper, provide some 
aid in working with children whose read- 
ing, speech and arithmetic disabilities 
are pronounced, in developing stronger 
ties and understanding between families 
and the school, and so forth. Referrals of 
children with physical or emotional diffi- 
culties can be made more readily by the 
classroom teacher in Great Cities Project 
schools. After school and evening pro- 
grams, with clubs, remedial and enrich- 
ment classes, and recreational activities 
tend to provide a more beneficient climate 
for the child than street play might pro- 
vide, and to orient the child more spe- 
cifically to the school and the teacher 
than would otherwise be so. A full sum- 
mer-school program involving a large 
percentage of the school population not 
only provides interesting learning and 
recreational experiences for the child, but 
helps him to carry over what he has 
learned, in behavior as well as in actual 
knowledge, from one school year into the 
next, 

One more concrete means of reinforce- 
ment is the addition to the general fund 
of each school a sum ranging from $350 
to $450 to be used by the staff for the 
purchase of small supplies and materials 
which are not available through normal 
requisition channels. Another is the pro- 
vision of funds and transportation for an 
additional four to five hundred bus trips 
to farms, parks, museums, and the like 
for the seven schools in the project. 

Significant though these additions may 
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be, they are basically without purpose if 
the teacher does not have the opportunity 
in his classroom to be experimental, to be 
innovative, to be free to do those things 
which are important for the children. 
Such freedom to do what is needed is 
there, or is lamentably lacking, in accor- 
dance with the administrative style of the 
principal of the school. Is the school’s 
administrative staff restrictive or non- 
restrictive, authoritarian or democratic, 
legalistic or expeditious? These are knotty 
questions to ask, difficult questions to 
answer, but they are important since they 
are germane to the nature of the teaching 
and learning processes which exist in 
each school, It has often been stated that 
the most important single individual in 
any community is the elementary school 
principal. I would extend this to all levels 
of school administration, elementary and 
secondary. To illustrate, the most obvious 
deterrent to enthusiastic and imaginative 
teaching is the authoritarian who sees his 
school as an armed camp which admits 
a school population in the morning, regi- 
ments them until early afternoon, and 
then sends them home, five days a week. 
More insidious and difficult is the legalist, 
who represses his staff, who processes 
each decision with perfect logic and im- 
perfect premises, who operates exclusive- 
ly through a tight chain of command, who 
so dampens enthusiasm and subverts 
innovation that any external assistance 
provides only short-term palliative 
results, 

Documentation of the statements 
made above regarding teacher attitude 
and administrative behavior is very diffi- 
cult. We have considerable evidence to 
support these statements. However, be- 
cause of the experimental nature of the 
project there is need to preserve a modi- 
cum of security since release of research 
data could indeed contaminate the results 


of the experiment, particularly with our * 
control schools. Some of the methodology 
used in our research will be discussed 
later in this paper. 


WORK WITH PARENTS AND COMMUNITY 


The second primary focus of our atten- 
tion is upon the parents and the commu- 
nity. Once again, this is a question of 
involvement. Parents who are not in- 
volved, who do not know what is taking 
place in the school, can certainly not rein- 
force what the school is doing with their 
children, We also see a need to involve 
parents and the community so that we 
may raise the aspirations of the parents 
and their children with regard to aca- 
demic and social achievement. Parents in 
depressed urban areas typically stay away 
from schools. They stay away from school 
because their own experiences have been 
either unpleasant or short-lived or both. 
They are fearful of the institution of the 
school and they lack information about 
what is taking place in the school. They 
do not typically join organizations and 
therefore do not normally attend parent- 
group meetings, do not participate in 
adult-education classes—they generally 
avoid all school contacts. 

We have tried to make our Great Cities 
Project schools true community schools. 
This means that the schools must neces- 
sarily be open from eight o'clock in the 
morning until late at night. One of our 
first approaches to parents was to ask 
them to tell us the kinds of experiences 
they would like to have in the afternoons 
and evenings for themselves and for their 
children. The parents so contacted were 
normally those who were more articulate 
and more solvent economically and who 
had higher aspirations for themselves and 
their youth. The so-called hard-to-reach 
parents were not particularly interested 
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regardless of what the school might offer. 
Using those parents who could and would 
respond to our inquiries, we first provided 
free clubs and classes which were of the 
upgrading nature. These classes were 
designed to help parents gain more skills. 
Often parents had unrealistic expecta- 
tions about these classes, believing that 
jobs would become available to them as 
a result of their classwork. A few have 
gained some skills through these classes 
and have been able to obtain, if not better 
employment, at least techniques which 
enhanced their leadership potential and 
communications skills. These first classes 
included shorthand, speech, typing, sew- 
ing, millinery, cake decorating, and the 
like. The parents then told us that such 
classes were fine, but asked if it might 
be possible to provide some classes in 
reading and arithmetic so that parents 
could refresh these skills and help their 
children in their studies. This we did. 

Even more crucial than these skill 
classes were the informal groups, clubs, 
and classes which were organized around 
parents’ newly expressed needs. Simply 
the opportunity to meet together, to plan 
for their youngsters, to take short-term 
enrichment classes, to learn how to 
budget, how to prepare food, how to re- 
pair furniture, to be more efficient and 
effective in household tasks and family 
relations—all of these provided the adults 
with opportunities to bolster self-esteem 
and to raise aspirations for themselves 
and their children. 

These clubs and their classes have been 
taught by teachers on both a voluntary 
and paid basis and by lay persons from 
the local community and from the total 
metropolitan area. In addition, many 
youth from the community have been 
hired as baby-sitters, teacher's aides and 
assistants for afternoon and evening 
classes and clubs. Altogether there are 


more than two hundred after-school 
clubs and classes for youth and adults in 
the seven schools, 

Each school has had to organize after- 
school and evening activities in terms of 
its own community and the needs of that 
community. Some of the schools have put 
a greater emphasis on the enrichment 
programs for youth in the afternoon, 
others on adult programs in the evening. 
The greatest difficulty in involvement of 
youth and adults has naturally come at 
the secondary level, where the ambiva- 
lence of youth toward their parents and 
the size of the school attendance area 
mitigate against parental participation in 
school functions. 

We have reached not only the “par- 
ents who go to PTA meetings”; we have 
been able, through the skills of some of 
our additional personnel, to involve a 
great many of the so-called hard-to- 
reach parents. The number of people in- 
volved in these after-school and evening 
activities varies, because of the short- 
term duration of some of the classes and 
clubs, but it averages between fifteen 
hundred and two thousand youth and 
adults each week. 

One of the dangers inherent in such 
involvement of parents is the over- 
involvement of certain parents. We found 
that many of our adults would attend as 
many as four and five evenings a week, 
with the result that our program tended 
to fragment rather than bind families 
closer together. We have gone a long way 
in solving this problem by scheduling 
family nights, when the entire family 
participates in the available activities. We 
further restrict the number of evenings 
any family may be involved. We have also 
experienced some difficulty as a result 
of the hiring of local people. The moment 
that one hires people from the local com- 
munity, one gives them a status which 
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then raises them above their peers and 
sometimes causes a degree of rejection 
and considerable resentment of their new 
leadership capacity. 

A further difficulty is the tendency to 
develop “programs for program’s sake” 
rather than in terms of the needs of the 
community. Competition often sets in 
between schools and results in the sched- 
uling of classes without any inquiry into 
the needs, expressed and otherwise, of the 
local school community. 

One additional hazard that is very real 
in this community-school sort of operation 
in urban depressed areas is the danger 
of making the parents too dependent on 
the school. Parents must become de- 
pendent on the school initially, if they 
are to be involved at all. They must see 
the school as a resource for helping them 
with their personal and community prob- 
lems. This project will not succeed if it 
does not develop an indigenous leader- 
ship, which assumes responsibility on its 
own for the problems of individuals and 
the local community. We have no inten- 
tion of relieving parents of their responsi- 
bilities as parents, but we want them to 
ask for help so that they can find ways 
of working out the solutions to their prob- 
lems themselves, We attempt in this 
manner to revive the positive parent-child 
relationship which is so often lacking in 
the disadvantaged family. 

In order to accomplish both the teach- 
er and parent reinforcement, we must 
have additional help for the regular staff 
of each school. This we have provided 
by adding three additional personnel to 
each of the school staffs: a school-commu- 
nity agent, a full-time visiting teacher, 
and a full-time coaching teacher or lan- 
guage arts consultant. 


THE SCHOOL-COMMUNITY AGENT 


Theoretically, the school-community 
agent should be a trained social worker 


‘ ; ; i ` 
with experience in both community or- 


ganization and group-work. We were not 
able to achieve this ideally, but have some 
persons with this background and others 
with professional training (usually in 
education) and considerable experience 
in community organization and group- 
work activities. The school-community 
agent is, simply enough, a liaison between 
the community and the school. This per- 
son interprets to the community the func- 
tions of the school and interprets to the 
staff of the school the realities of the 
community. One of the agent’s most im- 
portant functions is to work with orga- 
nized block clubs, community councils, 
and parent groups, if these exist, and to 
help organize such groups if they do not 
exist. In addition, we have asked these 
agents to assume responsibility for the 
after-school and evening programs for 
youth and adults. Often these two roles 
are in serious conflict. The administra- 
tive and supervisory functions which are 
part of the after-school and evening 
programs do not allow the school-com- 
munity agent the freedom he requires to 
become the detached worker; a role 
which we have found is essential to suc- 
cessful organization of a fragmented and 
uncohesive depressed-area neighbor- 
hood. Further, the administrative style 
of each school can limit the agent to a 
program director’s capacity or free him 
to become a detached expert doing con- 
structive work in the neighborhood. 

The visiting teacher is the school social 
worker. This person has had specific train- 
ing in the case-work methodology and 
operates primarily with children and the 
parents of children who have crucial 
school-adjustment problems. The visiting 
teacher is normally assigned in the Detroit 
schools; but she is usually assigned to six 
or more schools and spends perhaps a 
half a day a week in each school attempt- 
ing to handle an unrealistic case load in 
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this fragmented fashion. In the Great 
Cities Project, the visiting teacher is as- 
signed full time and is thus able to 
establish roots in the neighborhood and 
to work closely with the specific problems 
of the school and the community, its 
youth and parents. She is able to deal 
more successfully with fewer cases, to 
know and understand the school staff and 
politics, and to become identified with 
her school and hence with parents. As we 
examine the role of the visiting teacher 
in the new five-day-a-week involvement 
in a single school, we arè asking addi- 
tional questions about the training and 
certification of these persons. A Michigan 
law requires that visiting teachers be 
certified as teachers and, in addition, have 
Master’s degrees in social work with em- 
phasis in case work. We are questioning 
the necessity for the teaching certificate 
and are examining the possibility of a 
combination case and group-work train- 
ing because the needs of the clients often 
dictate group-work rather than case-work 
therapy. 

The coaching teacher is actually a 
language-arts teacher who is performing 
special remedial functions with children 
who are retarded in reading. She often 
conducts small classes ranging from five 
to fifteen children working on the partic- 
ular skill deficiencies of children. Once 
again, the coaching teachers role is 
changing, She often finds it more effective 
to work less specifically with small groups 
of children and more with total staff in 
helping all teachers gain the necessary 
skills to work with the reading deficien- 
cies of children regardless of the subject 
matter area. 

We have seen some startling results 
show up in achievement in the relatively 
short period of a semester or a year as a 
result of this individualized attention 
given to students by the coaching teach- 
ers, We cannot make any claims about 


this progress in achievement until we 
have a look at it over a long period to see 
if there is a retention of the gain. 


SCHOOL-AGENCY COOPERATION 


In addition to the use of these special- 
ized personnel we have also had intensive 
public and private agency involvement. 
The success of any community-school 
venture depends in large measure on the 
concentrated use of available public and 
private agency personnel and resources. 
The Detroit Great Cities School Improve- 
ment Project has therefore developed 


these programs: 


1. In cooperation with the Neighborhood 
Service Organization and the Detroit Be- 
havior Project, day camps were conducted 
at one of our schools during the summer 
of 1961 for fifty-five emotionally disturbed 
children from the project schools. 

2. We have used the YMCA and YWCA 
programs and facilities. In addition to the 
use of their busses and physical facilities, 
we have many YMCA and YWCA groups 
meeting in our after-school program with 
agency, school, and lay personnel involved 
in leadership capacities. 

3. We have shared facilities and personnel 
with the Detroit Parks and Recreation De- 
partment. We use one of their large recrea- 
tion centers, and they use the swimming 
pools in the school buildings. The Detroit 
Parks and Recreation Department, a mu- 
nicipal agency separate from the schools, 
has also provided new programs in project 
schools where no recreation program had 
existed before. 

4. We have increased the school’s use of 
public library facilities, by shuttle-bussing 
children in “library caravans” to inner-city 
libraries. Parents served as assistant librari- 
ans on these ventures. 

5. We are conducting intensive research 
into the relationship between physical and 
nutritional needs of children and the learn- 
ing process, in cooperation with the De- 
troit Department of Health, which is a sep- 
arate city agency. The health examination 


88 Education and Educational Opportunities 


clinic, which was established in one of our 
schools by the Pilot Club of Detroit, con- 
tains all of the equipment and facilities 
necessary to do a complete physical exam- 
ination of the school population. The De- 
troit Department of Health is providing 
funds to reimburse the examining pediatri- 
cians. 

6. We have had continuing contacts with 
local churches as an integral part of the 
school-community agents’ function. 


Often in urban depressed areas there 
is a tendency for churches and both 
public and private agencies to move 
their services from that area to other 
areas where progress is more easily iden- 
tified. The agencies which remain in the 
depressed area often provide overlapping 
services to the hard-to-reach parents of 
the community. This leads to the duplica- 
tion of financial aid and conflicting advice 
being given to families, 

As a result, the Detroit Great Cities 
Program has developed a theoretical 
rationale clarifying the role of the school 
as it relates to the agencies and social 
work methodologies. This rationale is 
dynamic, in that it changes as new in- 
sights and role definitions develop. 

We feel that the public schools, par- 
ticularly the elementary schools, provide 
the structures in which social-work func- 
tions may best be performed. The encap- 
sulated, or limited and defined, elemen- 
tary-school population and the inclusion 
within elementary school boundaries of a 
relatively fixed population, offer one of 
the best field situations presently avail- 
able. The school has other assets. It is 
established, it has access to the home, and 
its records for each child will automatical- 
ly provide information on a large per- 
centage of the population in the school’s 
boundaries, Such boundaries do include 

the families of parochial and private 
students and citizens whose children 


have gone through school. In these cases, 
even though the social work contact is not 
as readily made, at least the boundaries 
are fixed and provide a localized area for 
social work operation. The elementary 
school, therefore, could provide the basis 
of operations for case-work, group-work 
and community-work functions. These 
functions could be operated by school 
personnel or by public, private, and agen- 
cy personnel, Yet at the present time, 
exclusive of this project, Detroit’s schools 
are involved only in limited casework 
through the Visiting Teacher Program. 

The schools provide little in the way of 
group-work functions. The one best ex- 
ample of group-work therapy presently 
in the Detroit Schools is the School Be- 
havior Project which uses “Action Teams” 
of school and agency personnel in work 
with disturbed children referred by the 
school. Otherwise, the only existent 
group-work functions are basically of a 
recreational and instructional nature and 
performed, after school, both by Detroit 
Public School personnel and by agency 
people from many organizations and in- 
stitutions. In spite of the school’s ideal 
locus, community organization functions 
are left almost entirely in the hands of 
non-school personnel, with the rare excep- 
tion of the sophisticated administrator 
who operates in this area to a limited 
extent. 

The Great Cities School Improvement 
Project is embarked upon activities in all 
three aspects of social-work functions. 
With regard to the community organiza- 
tion aspect, the community agent already 
serves as an organizer in each of the local 
communities, Thus the school-community 
agent, particularly the agent in the ele- 
mentary school, can be a most effective 
instrument for the performance of the 
crucial community organization activities 
as the project develops from its demon- 
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stration stage into a program for all 
schools in depressed urban areas. 

With regard to the aspect of group- 
work services of a recreational and in- 
structional nature, the schools can fill 
many of the needs of a local community. 
Adult evening programs offering appro- 
priate up-grading, training, and retrain- 
ing courses might be conducted on a 
non-fee or “ability-to-pay” basis in the 
high schools and junior high schools. At 
all school levels, but with emphasis at 
the elementary, parent and youth groups 
and clubs, meeting informally, could 
partially fulfill the project’s objectives by 
increasing parent reinforcement of the 
school program and raising the aspira- 
tions of the participants. In addition to 
organizing and operating these informal 
groups in the schools, the school-com- 
munity agent can act as the catalyst in 
bringing to the schools those group-work 
services of a recreational, crafts, and 
character-building nature as already pro- 
vided by agencies in the community. 
Further, the school could serve in a 
coordinating capacity with the agencies 
which have facilities within the school 
area, so that services would cover the 
school evenly without duplication and 
wasteful expenditure of time and energy. 

With regard to the aspect of group 
work used in rehabilitation of disturbed 
children, it is obvious that competent, 
trained group workers and therapists 
would be more effective than school per- 
sonnel, In addition, the school setting is 
one in which most disturbed youngsters 
have met defeat and failure, and often 
presents a block to the progress which 
might be made with group therapy. It 
may be appropriate, therefore, to use 
existing neighborhood facilities other 
than the school building. The school team 
needs to be involved in these kinds of 
activities, however, in much the same 


way as it is involved presently in the 
work of the School Behavior Project. The 
school team would continue to be a 
source of referrals to the therapy group. 

The case-work methodology has al- 
ready been mentioned in the discussion 
of the role of the visiting teacher. We feel 
that the full-time utilization of this school 
social worker in the Great Cities Project 
schools adds real strength to this dimen- 
sion of each school’s social work func- 
tions. 

The implication might be drawn, from 
this emphasis upon a rationale for the 
school as a social-work agency, that we 
have a dream that the school should be 
all things to all people. The answer to 
this is emphatic: certainly not! The school 
must concern itself primarily with the 
academic enhancement of children, Yet, 
if the school is to prepare all youth for 
the world of work, and for independent 
social, economic, and political lives, the 
school needs to examine its traditional 
role in the light of past successes and 
failures. Who can say we have really suc- 
ceeded with educationally disadvantaged 
youth in the past? It would seem that 
both school and society must face, and 
work to disarm, the “social dynamite” 
referred to by Dr. Conant in his Slums 
and Suburbs. 

Here, the implication stands: it is very 
possible that the school must be more 
effective if it expects to produce com- 
petent, well-educated young adults, The 
rationale for incorporation of the social- 
work methodologies into the school’s pro- 
gram is an attempt to enhance the school’s 
effectiveness in an area of great impor- 
tance, particularly in depressed urban 
communities, where the effects of a 
deprived out-of-school life impinge upon 
the child’s in-school life, and limit his 
ability to learn. 

We propose, along with renewed and 
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creative efforts with staff and curriculum, 
the intensive use of the social work 
methodologies as a part of the school’s 
daily operation. Acceptance of the con- 
cept of the school as a social work agency 
affords a new opportunity to do preven- 
tive rather than remedial work with 
problems of youth and adults in the local 
community; with the goal of reinforcing 
the academic competence of youth, There 
is no intent to suggest that the schools 
should or could do this alone. Indeed, 
cooperation between school and agency 
is the only feasible solution. The schools, 
however, are in a strategic position to be 
the case-finding agency, the referral 
agency, and the catalytic agency to those 
groups organized to render appropriate 
services. In addition, the school is a public 
facility which needs to be utilized—by 
individuals and agencies and by the com- 
munity for the common good. 


EVALUATION 


The Detroit Project is unique in that a 
full-time evaluator, Dr. William M. Ras- 
schaert, has been assigned to its staff. In 
initiating the project in Detroit, it was 
recognized that programs with demon- 
strated effectiveness should be continued 
and extended to schools currently unin- 
volved in the project—with the stipulation 
that an expanded program could not 
exceed an annual 10 per cent per student 
cost increase. Not every part of the project 
program will remain in use. To meet cost 
limits, project staff must analyze statistics 
and data computed and filed during the 
five-year run, and use its findings to 
establish a priority list, top-rating the 
elements of the project program which 
had the most significant effect in increas- 

ing school success of the child with limited 
background. Recommendations from this 
priority list will become the program 


used in extended project activities. 
In the original evaluation design, two 
types of control schools were used: 


Control Type A: 


These four schools (two elementary, one 
junior high, and one senior high school, are 
in generally the same geographic area of the 
city as are the experimental schools. The 
achievement and ability levels of the pupils 
are quite similar to those of pupils in the 
experimental schools. 


Control Type B: 


In this group there are five schools (three 
elementary, one junior high, and one senior 
high school) and these are located in ob- 
viously different geographic parts of Detroit 
than the project schools. As measured by 
Detroit city-wide testing programs, the 
achievement and ability scores of the pupils 
in these schools consistently reflect higher 
levels of attainment. 


As part of the total evaluation design, 
the project staff has prepared a docu- 
ment entitled A Plan for Evaluating 
Major Activities in Great Cities School 
Improvement Programs. Nine categories 
of teaching-learning, school-community, 
and pupil-parent-teacher activities have 
been considered in terms of the specific 
(1) nature of each activity, (2) suggested 
treatment of data accruing from such 
measurement. Among the broad catego- 
ries into which all activities are ordered 
according to their function in the program 
are pupil achievement, attitude changes, 
behavioral changes, evaluation of teach- 
ing materials and techniques, school- 
community relations, and school health. 
Activities in each of these nine categories 
receive careful evaluation as we attempt 
to determine to what degree each activity 
is effective relative to the total program. 
For instance, in the category of behavi- 
oral change, which is most effective, the 
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workshop at which experts speak or the 
workshop which involves school staff in 
planning curriculum change? And, rela- 
tive to the total program, which has 
proved more effective in educating the 
child, modification of teacher perception 
or a more intensive school health pro- 
gram? In other words, where do we put 
our money to get results? 

The Great Cities School Improvement 
Program has taken advantage of data 
made available by the various city-wide 
testing programs—the Iowa Test of Basic 
Skills, the SCAT-STEP, and the various 
intelligence testing programs at several 
grade levels. In addition, results of 
achievement and intelligence tests ad- 
ministered to project and control school 
pupils with tests other than those used 
city-wide will continue to supply us with 
more and different kinds of measurement 
data, Examples of such additional tests 
are the California Achievement Tests 
and the Lorge-Thorndike Tests of Intel- 
ligence, Verbal and Non-Verbal. 

In addition to comparing pupils in 
project schools to pupils in Control Types 
A and B schools, we also intend to “fol- 
low” project-school children and measure 
their individual growth in ability and 
achievement areas over the next three 
years, Similarly, we are evaluating the 
children who attend our summer schools 
to attempt to determine if this type of 
enrichment effects improvement over a 
full school year of pupil-work. In terms 
of evaluation, the over-all pattern of this 
project will include two methods of look- 
ing at results with children: 

l. Measurement of pupil growth in 
project schools as interpreted relative to 
two different control groups; one group 
in a depressed area very similar to that 
in which the project schools are located, 
and one group in an area which is very 
substantial and middle-class. 


2. Examination of growth in selected 
characteristics from one period to an- 
other; this could mean using subpopula- 
tions and doing individual and group 
measurements or using the case study 
method with selected individuals. 

In addition to the above, school and 
sociological base-line data have been 
collected regarding attendance, failure, 
lack of kindergarten experience, delin- 
quency and youth and adult crime, and 
population density and transiency in 
each school’s service area. A Pupil Infor- 
mation and Attitude Inventory was also 
devised by project teachers and admin- 
istrators and administered to the children 
in the project schools from grades 4 
through 12. This survey, after compila- 
tion of the data, is a part of each child's 
cumulative record. 

Two instruments have been devised to 
examine the crucial factors of teacher 
information and teacher attitude. The 
Teacher Information Questionnaire was 
constructed by a group of sixteen class- 
room teachers in the project schools. This 
survey has been administered to all the 
teachers in the experimental and control 
schools. Frequency distribution and sec- 
ond-order runs with selected question- 
naire items have been tabulated at the 
University of Michigan Computer Center. 

Dr. Henry Meyer and Miss Donna 
MacLeod, from the University of Michi- 
gan, School of Social Work, designed an 
instrument in 1959, entitled Values Ques- 
tionnaire, for measuring the attitudes of 
social workers. In 1960, Drs. Meyer and 
Litwak and project staff members modi- 
fied this instrument to make it appropriate 
for administration to approximately 750 
experimental and control school teachers 
in the Detroit Great Cities Project. This 
modified instrument titled What Do You 
Think About These Social Questions? 
measures nine dimensions (see Table 1). 
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TABLE 1 
Value Value 
Dimension Number Dimension Title 
I Individual worth versus system goals 
Il Personal liberty versus societal control 
m Group responsibility versus individual responsibility 
IV Security-satisfaction versus struggle-suffering-denial 
Vv Relativism-secularism versus absolutism-sacredness 
VI Tnnovation-change versus traditionalism 
VII Changeable human nature versus inherent human- 
fatalism 
vill Diversity-heterogeneity versus consensus-homogeneity- 
conformity 
IX Interdependence versus individual autonomy 


The values questionnaire’s seventy-two 
questions, plus the information survey's 
eighteen questions, have been processed 
through the Computer Center at the Uni- 
versity of Michigan. Although we can 
acknowledge that the data from these 
instruments have most significant impli- 
cations for the project’s program and 
perhaps for education in Detroit, any re- 
porting of these data as such would tend 
to contaminate seriously the results of the 
projected post-tests, particularly in our 
control schools. 

Indeed, the midpoint of a five-year 
demonstration project is an awkward 
time for reporting in detail the significant 
results of evaluation and research. Base- 
line data have been gathered and are in 
the process of being analyzed and inter- 
preted. Yet we have only subjective evi- 
dence that we have increased the com- 
petence of particular individuals and 
groups of children, youth and adults, 

We have data to indicate that IQ 
scores have been substantially increased 
in certain situations; that achievement 
scores have been materially affected by 
specialized coaching and enrichment 

programs; that parent participation in 


school and after-school programming is 
far beyond our expectations; that public 
and private agency involvement and co- 
operation is increasing rapidly as these 
agencies come to know the objectives of 
the project. 

We know all these things, yet we do 
not know, at this point in time, the lasting 
effect of changes in IQ and achievement, 
nor the degree of reinforcement of the 
school by parents and agencies, nor the 
positive change in the aspirations of 
parents and of children. We know we are 
providing significant service to the chil- 
dren and the families of the children, But 
only depth evaluation over a sufficient 
period of time can tell us those aspects of 
our program which are appropriate for 
movement to school areas beyond the 
demonstration project. 

In addition, therefore, to the evaluation 
procedures mentioned above, it is impor- 
tant that we examine in detail those 
larger educational and sociological 
aspects of the project which will be 
determinants in movement of the project 
through the school system. To assist us 
in the examination of three of these 
aspects, Dr, Eugene Litwak, School of 
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Social Work, University of Michigan, has 
prepared three working papers. These 
papers are: 


1. “Notes on the Relationship Between 
Family, Educational Achievement and 
Good Citizenship,” July 25, 1961. 

2. “Notes on the Relationship Between 
Neighborhood, Educational Achievement, 
and Good Citizenship,” July 31, 1961. 

3. “Notes on the Relationship Between Ad- 
ministrative Behavior, Educational Achieve- 
ment and Good Citizenship,” August 22, 
1961. 


The concepts which have been de- 
lineated in these documents and reviewed 
and modified by project staff and Drs. 
Litwak and Meyer, will be tested in a 
research program involving the project 
elementary schools, two control schools 
and two elementary schools outside the 
project, With the financial support of the 
Detroit Area Study of the University of 
Michigan and funds from additional 
sources, interview schedules and ques- 
tionnaires are being prepared and staff 
organized to test the hypothesis outlined 
in the working papers. As Dr. Litwak 
says. 


The full and systematic exploration of 
these problems is a necessary prerequisete 
for setting up programs which will be mean- 
ingful to the Great Cities Improvement 
Project. The simultaneous consideration of 
all three memorandum involving family, 
neighborhood, and administrative behavior 
should eventually permit the establishment 
of better relations between school and com- 
munity (2). 


CONCLUSION 


What are the “short-term” forecasts for 
the Great Cities Project in Detroit? It is 
believed that a considerably larger num- 
ber of children attending project schools 
will leave them with positive self-images, 


higher goals, greater scholastic achieve- 
ment, and improved citizenship; they are 
expected to be more adequately prepared 
for continuing school or going to work— 
independent rather than dependent 
citizens. 

It should be stressed that the Detroit 
Great Cities Project is not unique in its 
premises or in its purposes. Individual 
teachers and schools in Detroit and across 
the nation are striving to meet the needs 
of the child with limited background. 
With little organized help, and no extra 
funds, their work has been done with 
dedication and enthusiasm. Such efforts 
are inspirational, but they are often a 
stopgap, and we cannot hope that they 
will resolve a dilemma which has grown 
to such proportions that it can be met 
only with concerted, total-community 
effort. Now, as the community becomes 
fully aware of wasted manpower, the 
hard core of unemployed, the high-school 
drop-out and his inability in most cases 
to compete for a place in today’s over- 
crowded, skill-demanding job market, it 
will turn more and more to educators, 
first for explanations, and then for positive 
and workable solutions. And educators 
must be able to provide these solutions, 
by bridging the gap between what the 
schools now offer and what life with in- 
creasing technology and urbanization 
demands of an individual. 

And that gap does exist. In spite of the 
fact that more youth are finishing high 
school and going on to college, increasing 
numbers of young men and women, in- 
cluding a good percentage of the most 
able and most intelligent youth, do not 
find what they need in school, do not 
learn, lose purpose and direction, and 
drop out. They are abetted by indecisive 
parents, tolerated by an apathetic com- 
munity, often tacitly disestablished by 
the school. 
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Certainly we have a commitment as a 
society to these youth. We should live up 
to that commitment, preferably before 
the sad decision to drop out is made. We 
should consider ways to prevent this 
crisis. It is far more wasteful of human 
and fiscal resources to wait until rehabili- 
tation is necessary; particularly when we 
know the ways we must go to reduce 
drastically the number of drop-outs, and 
to make schooling more effective as 
preparation for life. 

Perhaps the most significant thing 
about the Detroit Great Cities Project, 
and similar projects in many great cities, 
is that it stands as a statement of need, 
as a formal attempt on the part of a 
superintendent and a board of education 
to establish a structure which has the 
funds, the personnel and the support to 
do a thorough job of proving that all 
children, no matter how difficult their 
situation may be, can be well-educated 
and positively motivated. 

I will close with a short list of observa- 
tions about youth in today’s society, made 
by Professor Earl Kelley (1). He states 
that all adults, and educators in partic- 
ular, need to keep always before them 
these points: 


1. Our culture is in jeopardy unless we can 
adequately care for our young, 

2. Our young people are all right when 
we get them. If all is not well with them, 
it is due to what has happened to them 
in an adult-managed world. 

3. If youth have not been too badly dam- 
aged by the life that has been thrust 
upon them, they enjoy and desire a good 
society as much as we do. 

4. In urban society, our young live under 


more difficult circumstances than they 
used to. 

5. The amount of juvenile delinquency in 
any community is a measure of that 
community’s lack of concern for its 
young. 

6. There is really no valid, responsible 
place in our urban communities for 
youth, They are a displaced segment of 
our society. 

7. A place must be made for them and it 
seems to me that the only feasible place 
is the school. 


It is our hope that the Detroit Great 
Cities School Improvement Project, in 
consultation and coordination with other 
Great Cities projects, can make schools 
in depressed urban areas the really 
“feasible place” for youth to grow to 
independent competent citizenship. 
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ADULT EDUCATION IN COLLEGES 


AND UNIVERSITIES 
A. A. Liveright 


The past twenty years have been pioneer- 
ing, exciting ones in the field of college 
and university adult education. The 
period has been characterized by growth: 
in the number of institutions active in 
higher adult education; in the quantity of 
students enrolled in college and univer- 
sity adult education; in the scope of pro- 
grams and offerings; and especially in an 
increase of imaginative innovation. A 
growing number of persons especially 
concerned about adult education and 
trained for it have been attracted to the 
field; and a new type of student—one who 
is interested more in continuing higher 
education than in remedial training—is 
increasingly welcomed on the evening 
college campus and in various extension 
programs. 

At the same time that college and 
university adult education has been char- 
acterized by growth, experimentation and 
increase in quality, it has also faced a 
number of serious difficulties. College 
and university adult educators are still 
beset by a feeling among institutions that 
adult education is a peripheral part of 
higher education; and while there are 
clarion calls for self-development, for 
continuing education and for education 
for public responsibility at the university 
level, basic institutional budgets fail to 
provide for such education. 


From Notes and Essays, 30 (1960), pp- 1-23. 
Study of Liberal Education for Adults. 


This state of flux—active growth, coun- 
tered by penetrating questions about the 
legitimacy of higher adult education and 
reluctance to finance it—makes for an 
absence of institutional arteriosclerosis; 
thus an air of exploration and vitality to 
the field. 

This chapter of the Handbook will 
identify some factors responsible for the 
development of university and college 
adult education, will describe the scope 
of activity now carried on by the institu- 
tions of higher education, and will outline 
some crucial problems now confronting 
the total field of adult education. Since 
many aspects of college and university 
adult education are dealt with elsewhere 
in this Handbook, this chapter will look 
only briefly at areas such as methodology 
and not at all at special programs de- 
scribed in other sections. We may also 
omit reference to agricultural extension, 
integrally related to the Land Grant Col- 
leges, for this is also dealt with in another 
chapter. 


BACKGROUND 


The idea of university adult education 
is not a new one. It is rooted in the experi- 
ence of European universities, and espe- 
cially in extramural departments of 
British universities. In the United States, 


. Reprinted by permission of the Center for the 
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two great pace-making institutions have 
been the University of Wisconsin in 
state-wide extension. 

William Rainey Harper, in his first 
pronouncements at the founding of the 
University of Chicago in 1892, asserted 
the importance of adult education to the 
University. The first class taught in the 
new university was an evening class, and 
the university opened its doors with a 
correspondence study department in 
operation, 

Tn the field of university extension, the 
“Wisconsin Idea” early set a bold and 
vigorous philosophy. Architect and in- 
novator in the pioneering days of exten- 
sion at the University of Wisconsin was 
Charles Van Hise, who said: 


The broadest ideal of service demands that 
the University, as the best fitted instrument, 
shall take up the problems of carrying out 
knowledge to the people. . . . It is apparent 
that this work is one of enormous magnitude 
and not inferior in importance or in oppor- 
tunity to the functions of the university 
earlier recognized—those of instruction and 
research, 

The crux of the matter is that it is our 
aim to take out the knowledge, whether the 
people ask for it or not. It strikes me that 
in education we ought at least to be as care- 
ful as are the brewing interests in the state, 
and therefore we are not going to wait for 
the people to come to us, we are going to 
take our goods to them. We are going out 
to the people.” 


A host of other colleges and univer- 
sities, either in basic policy statements 
or in more recent statements by admin- 
istrative officers, emphasize the responsi- 
bility of the college and university for 
continuing education—that is, programs 
for extending the knowledge and learning 

*Charles Van Hise, “The University Exten- 
sion Function in the Modern University,” Na- 


tional University Extension Association Proceed- 
ings, 1915, pp. 7-24. 


of the campus to the members of the 
community regardless of age. 

This feeling of responsibility on the 
part of institutions of higher education 
resulted in . . . 30 to 50 million people 
utilizing one or more university extension 
or evening college services and approx- 
imately 2 million taking part in organized 
and continuing adult university instruc- 
tional programs in 1951—52.* In addition, 
it is estimated that some 300,000 are en- 
rolled in adult education programs of 
junior colleges. The majority of these 
adults were involved in programs run 
either by urban evening colleges or by 
extension divisions of various state uni- 
versities. A few, however, were enrolled 
in programs offered by several hundred 
small liberal arts colleges reporting some 
Kind of adult education courses. In addi- 
tion, and not necessarily included in the 
above figures, there are many adults who 
participate in continuing specialized and 
professional classes frequently offered 
through professional schools, 


FACTORS INFLUENCING GROWTH 


A variety of forces since 1940 have in- 
fluenced dramatic growth in all adult 
education activities in the United States. 
Eight factors appear to be responsible 
for this growth; of these the first seven 
apply to the growth of the entire field, 
whereas the eighth pertains primarily to 
college and university adult education. 
These factors are: 


_ 1. The growth in total population and 
in life-expectancy, which accounts for a 
vastly increasing number of adults who con- 
stitute a market for adult educational pro- 
grams. 

2 Continuing developments in industri- 
alization, mechanization and automation 
provide for more leisure time, thus making 

*John R. Morton, University Extension in the 


United States, University of Alabama Press, 
Birmingham, 1953. 
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it possible for more adults to enroll in adult 
education programs. 

3. A continuing improvement in the 
standard of living and in the real incomes 
of all workers, which make it possible for 
adults to pay for programs in adult educa- 
tion. 

4. The impact of World War II and the 
Korean War in terms of: bringing more 
adults to college campuses (for engineer- 
ing, science, management and technical pro- 
grams financed by the Government) and 
thus instilling the importance of continuing 
education for the students, and making col- 
leges aware of the opportunities; proving 
to college faculties the challenge involved 
in teaching highly motivated adults—such as 
the veterans; emphasizing the need for dif- 
ferent kinds of education about interna- 
tional and world affairs. 

5. A major movement of our population 
from farm to city, with accompanying needs 
for new kinds of adult education concerned 
with urban renewal and redevelopment, and 
with needs for new kinds of remedial edu- 
cation. 

6. Large scale proliferation of the mass- 
media with consequent possibilities for 
bringing enlarged and more imaginative 
educational programs into the homes and 
living rooms of adults. 

7. Vast increase in the number of vol- 
untary organizations and in the educational 
programs carried on by them, thus involv- 
ing in adult education hundreds of adults 
who might never register for a formal pro- 
gram. 


The eighth factor, in reality a dual one, 
is first that more and more people in the 
United States are accepting the need for 
a college education as part of their stan- 
dard equipment for a job and for life and 
that, therefore, there has been a stagger- 
ing increase in the number of adults who 
now hold college degrees. (216,521 
degrees were conferred in 1940 as com- 
pared with 440,304 in 1958.) 

Since it is fairly well determined that 
college graduates are the persons in our 
population most interested in furthering 
their education and therefore constitute 


the large majority of persons registered in 
higher adult education, the result has 
been increasing enrollments in informal, 
non-credit liberal education programs 
offered by many colleges and universities. 


OBJECTIVES 


Whereas in the past almost total em- 
phasis was placed by evening colleges on 
vocational or remedial education (includ- 
ing offerings which permitted persons 
unable to attend day classes to work to- 
ward a degree or certificate during late 
afternoons and evenings) and by exten- 
sion divisions on extending regular 
campus offerings to persons in rural areas, 
more emphasis is now on the broad idea 
of continuing education. New objectives 
appear to be to help adults continue 
education already begun as an under- 
graduate rather than to permit adults to 
make up for college work they did not 
complete when they were young. 

It would, however, be unfair to sug- 
gest that most colleges and universities 
have abandoned assistance to adults who 
wish to complete interrupted college 
training, or that universities have shifted 
from vocational to personal goals. It is 
probably more fair to suggest that a large 
number of these institutions now have 
two-fold goals: 1) those relating to col- 
lege education and vocational training; 
2) those relating to life-long learning, 
continuing education for personal devel- 
opment, self-fulfillment and public re- 
sponsibility. 

Some indications of the broadening 
goals which challenge college and uni- 
versity adult education are provided by 
the following remarks: 


Dean Paul McGhee in an address at Mich- 
igan State University-Oakland in 1959: 
<.. . questions in education now trumpeted 
through the land as of utmost importance 
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will fade away in a very few years in the 
face of an inexorable pattern of living which 
requires an education more embracing than 
any yet known, for more people than ever 
before and from cradle to grave.” 


Dean John Diekhoff of Cleveland College, 
Western Reserve University had this to say 
in The Alumni University: “University pro- 
grams of education for adults are often de- 
scribed as a second chance for adults to get 
the education and the ps they did not 
get in their youth. For these people it is 
really a first chance, and to provide it is one 
of the three most important functions of 
the evening college. But for the adult col- 
lege graduate, the evening college of an 
urban university can provide a first, second, 
third, fourth, or nth chance to keep alive or 
to revive the spirit of inquiry so often char- 
acteristic of youth and too often lost with 
youth. It is the second chance for the uni- 
versity to help him do it, and it is the first 
chance for both of them to explore together 
as it should be done things that are beyond 
the interest or beyond the grasp of youth 
—things far less remote than full apprecia- 
tion of De Senectute. It is because the 
adult's mind has changed its shape since he 
was an undergraduate—look in the mirror 
at your waistline—that he needs a specially 
designed education.” 


A recent statement by the President's Sci- 
ence Advisory Committee (chaired by Dr. 
James R. Killian, Jr.) entitled, “Education 
for the Age of Science”: “No one in the 
United States denies that we should have a 
first class system of formal education. But 
not everyone realizes that the strength and 
happiness, even the survival of our demo- 
cratic society will be determined primarily 
by the excellence and the appropriateness 
of our educational patterns. Nor is everyone 
aware that learning, though it begins during 
the school years, is a life-long venture: that 
education is a part of life, not merely a 
preparation for it.” 


In a similar vein, C. Scott Fletcher, Presi- 
dent of the Fund for Adult Education, in 
his publication, The Great Awakening: “The 
primary goal of education in a free society 
is to prepare people to make wise decisions. 
There are, to be sure, other goals to be 
achieved to enable this to happen. But 


ultimately, the geal is education in action— 
namely knowledge and thought translated 
into wise decisions. 


“The education that fosters the ability to 
make wise decisions should be as long as 
life itself and should take place in many 
situations.” 


And finally, John Gardner in his “Introdue- 
tion” to the 1958 Report of the Carnegie 
Corporation, on the aims of education: 
“What we need first of all is a conception 
of individual development which far tran- 
scends any popularly held idea of educa- 
tion. Education in the formal sense is only 
a part of the society's larger task of abere 
the individual's intellectual, emotional an 

moral growth. Learning for learning’s sake 
isn’t enough. . . . What we must reach for 
is a conception of perpetual self-discovery, 
perpetual reshaping to realize one’s goals, 
to realize one’s best self, to be the person 
one could be.” 


Despite these indications of this chal- 
lenging role of higher adult education in 
modern society, there exists at the present 
no carefully conceived and generally 
accepted statement describing the univer- 
sity’s role in the continuing education of 
adults, Lacking such a statement or some 
general agreement on objectives, institu- 
tional objectives vary widely as they 
reflect the background and attitudes of 
administrative officers; the power of the 
adult education director; his own image 
of what goals should be; the immediate 
demands of local audiences; and the in- 
fluence of one or more of the powerful 
campus departments. 

A number of evening colleges and ex- 
tension divisions are now re-examining 
objectives? in an attempt to make a timely 


* According to a study recently completed by 
the CSLEA under a grant from the Fund for 
Adult Education (by James T. Carey, the study 
is in preparation for publication), only 37% 
of the evening colleges, 30% of the extension 
divisions, and 16% of the small liberal arts 
colleges studied report that a set of formalized 
objectives exist for the adult education program. 
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statement about the function of higher 
adult education. A review of preliminary 
re-statements of objectives by the Uni- 
versities of California, Wisconsin, Chi- 
cago, Syracuse, Boston and others sug- 
gests that these will be prominent among 
the emerging objectives of institutions: 


Intellectual and aesthetic development of 
the individual adult. 

Dissemination of newly discovered knowl- 
edge resulting from research activities with- 
in the university. 

Utilization of university resources to fa- 
cilitate citizen discussion and decision mak- 
ing in public problems. 

Leadership training, program planning 
and educational aid to voluntary organiza- 
tions. 

Education about increasing problems of 
urbanization. 

Dissemination of knowledge and informa- 
tion about crucial issues in the fields of local, 
national and world affairs. 

Stimulating of adults’ desire to continue 
their education on their own. 

Upgrading of scientific and technical per- 
sonnel to meet the country’s growing need 
for professional manpower. 

Professional preparation of adult educa- 
tors, especially for teachers of adults in pub- 
lic schools. 


ORGANIZATIONAL STRUCTURE 
AND PERSONNEL 


Thanks to an intensive study of evening 
colleges and extension divisions recently 
completed by James Carey,* we have a 
fairly complete, accurate account of 
organizational structure and personnel in 
these two types of institutions. Unfor- 
tunately, similar data are lacking for 
small liberal arts colleges and for junior 
or community colleges. 


The Associations and Institutions 


There are two important associations 
operating in the field of college and uni- 


* Ibid. 


versity adult education, and they do much 
to raise sights, improve standards, and 
provide for effective communication 
within the field. 

The first and oldest of these is the 
National University Extension Associa- 
tion (NUEA), which was organized in 
1915. Membership in NUEA is restricted 
to colleges and universities in the United 
States which direct a variety of extension 
operations both on campus and away 
from it. Most institutions belonging to 
NUEA are the large state universities; in 

The second and younger, the Associa- 
1959 there were 79 institutional members. 
tion of University Evening Colleges 
(AUEG), includes in its membership 
almost all urban colleges and universities 
in the United States (and several in 
Canada) which offer evening college pro- 
grams for adults.’ The AUEC was orga- 
nized in 1939, and now has a membership 
of 125 institutions, as compared to 88 
members in 1951. 

Eliminating duplications in member- 
ship in AUEC and NUEA, we find that 
there were 173 colleges and universities 
carrying on recognized evening college 
or extension activities in 1959; in addition, 
a study conducted in 1953 by James 
Crimi® suggests that another 200 small 
liberal arts colleges have some kind of 
education for adults, bringing the total to 
373, a figure which does not include 
junior and community college programs 
enrolling nearly 300,000 students in offer- 
ings designated as adult education. 

The age of operations varies consider- 
ably: most extension divisions (slightly 
over 52%) were established prior to 1929; 


*One notable exception is the New School 
for Social Research in New York City, which 
is not a member. 


*James E. Crimi, Adult Education in the 
Liberal Arts Colleges, Chicago, Center for the 
Study of Liberal Education for Adults, 1957. 
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well over two-thirds of the separately 
organized evening colleges were started 
after that date, with about one-third of all 
evening colleges started between 1947 
and 1959, All of the small liberal arts col- 
leges who indicate that they have a spe- 
cial adult education division report that 
these were started after 1929, and that 
most did not develop before 1947. The 
major up-surge in the development of 
evening colleges came immediately after 
World War II, but the growth in small 
liberal arts colleges would still seem to be 
underway. 


Pattern of Growth 


James Carey, in the study already men- 
tioned,’ identified a definite pattern of 
growth or life-cycle, as he called it, in 
evening colleges and extension depart- 
ments. According to Carey, there are four 
stages of growth: first, departmental 
domination, when adult education is 
primarily the activity of campus depart- 
ments with no independent unit for adult 
education established; second, autono- 
mous development, when an identifiable 
or separate unit exists and major em- 
phasis is placed on differentiating this 
unit from regular campus operations; 
third, integration, when the adult educa- 
tion unit comes to be accepted as an 
equal member of the university family; 
and fourth, assimilation, when the adult 
education division and activities, al- 
though still separate, come to be con- 
sidered as integral and important parts 
of the university. 

This pattern of growth does not, of 
course, take place in every institution, for 
one stage may be completely by-passed, 
or an institution may never move beyond 
the first or second, It is important to em- 
phasize that there is no ideal stage, and 


"See footnote 3, p. 7. 
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that different ones may be appropriate for 
different institutions; but in general it 
seems that adult education programs 
exhibiting the greatest degree of imagina- 
tion, innovation and experimentation are 
those in the third and fourth stages of 
growth. Those divisions in the second, 
autonomous, stage appear to be most 
expendable and insecure. 


Autonomy, Control and Size 


Viewing the pattern of growth in vari- 
ous kinds of institutions, we observe that 
almost one-fourth (23.3%) of the evening 
divisions are not separately organized 
(that is, they were not considered a 
separate department and had no special 
dean or director in charge); almost 
one-half of the small liberal arts colleges 
(48.2%) are not autonomous, But ninety- 
five percent of extension divisions have 
a separate autonomous organization, a 
fact to be understood in light of the rela- 
tive age of these different kinds of institu- 
tions, 

One finds a similar situation applying 
to the size of staff and operations. Eve- 
ning college organization is usually 
smaller and less complicated than that of 
extension divisions; a typical evening 
college usually numbers one or two staff 
members, with no more than 10% of these 
institutions using more than five, About 
60% of extension divisions, on the other 
hand, employ at least five staff members, 
and many of these organizations are vast 
and complex. In very few cases is an 
evening college staff divided into depart- 
ments operating different kinds of activ- 
ities and having different kinds of respon- 
sibilities, but in extension this is the usual 
pattern. As far as the small liberal arts 
colleges are concerned, an adult educa- 
tion program is largely the part-time re- 
sponsibility of a regular faculty member; 
where a special department exists, it is 
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usually a one-man operation. 

There are also differences in back- 
grounds of evening college and extension 
deans: fifty-eight per cent of the chief 
administrative officers of extension divi- 
sions, and only twenty-seven per cent of 
evening college directors, have degrees in 
education, Extension deans and directors 
have a much longer tenure than evening 
college directors, who typically stay on 
the job for five years or less. 


Faculty Provisions and Relationships 


Procurement and compensation of 
faculty varies widely. Evening colleges, 
in general, hold to a 50-50 balance be- 
tween faculty recruited from campus and 
those recruited from the community, 
while extension divisions secure consider- 
ably more than fifty percent of their 
faculty from campus. Liberal arts col- 
leges tend likewise to draw the majority 
of their faculty from regular campus 
departments, 

Five different faculty systems are used 
by evening deans and extension admin- 
istrators in staffing their programs: 


1. 27.8%: Use of faculty from day-time or 
residence department at the discretion of 
the departmental chairman or dean. 

2. 14.4%: Use of extra compensation fac- 
ulty for over-load teaching. Responsibility 
for hiring and firing in the hands of the 
adult dean or director. 

3, 11.9%: Joint appointment system with 
specific load apportioned between the adult 
division and regular departments. Decision 
on hiring and firing shared jointly. 

4, 1%: Full-time adult faculty. 

5. 42.8%: Other or mixed systems, not in- 
cluded in the above choices. 


According to Carey, there appears to 
be a definite relationship between the at- 
titudes of deans and directors toward 
faculty arrangements and the institution's 
stage in the pattern of growth. Those 


departments at the discretion of the de- 
partmental chairmen; those in the second 
mix this faculty arrangement with heavy 
use of extra-compensation faculty; institu- 
tions in the third or integrated stage tend 
to combine extra-compensation and joint- 
appointments; those very few in fourth 
stage combine full-time adult education 
faculty with joint-appointment and extra- 
compensation faculty. 

As far as relations with the regular 
on-campus faculty are concerned, we find 
68.7% of extension divisions reporting that 
they have a regular faculty advisory com- 
mittee, compared to 52.2% of evening 
colleges with such a committee; only 35% 
of the small liberal arts colleges have any 
kind of faculty committee responsible for 
adult education activities, Generally, 
those schools with no separate faculty 
advisors are the more recent arrivals to 
university adult education. 

An increasing number of deans of 
evening college and extension division 
have become concerned with training 
faculty to a greater understanding of 
differences between the adult and the 
undergraduate teaching situations. Al- 
though planned programs of faculty 
development exist in only a minority of 
institutions, their variety and imagina- 
tiveness indicate growing activity in this 
area. Several universities (including the 
Universities of Syracuse and Oklahoma) 
have arranged either annual or continu- 
ing seminars during which campus 
faculty teaching in adult education pro- 
grams discuss and plan these programs. 
Some universities (including University 
College, University of Chicago) provide 
new faculty members teaching adults 
with packets of relevant literature; others 
(including Northeastern University and 
the Universities of Cincinnati and Wash- 
ington) provide for student ratings of 
professors; and in at least one case, a 


102 Education and Educational Opportunities 


university supplies a teacher-counselor to 
work with new teaching personnel. 


Financing 


University adult education has become 
a big financial enterprise. Roughly 48% of 
the AUEC institutions operate on budgets 
exceeding $100,000; 81% of the NUEA in- 
stitutions have budgets exceeding this 
figure. Forty per cent of the NUEA state 
extension services have budgets exceed- 
ing half a million dollars, and a number 
are multi-million dollar operations. 

In general, extension divisions and 
evening colleges are required to pay their 
own way or at least to break even. In 
some less well endowed institutions, 
adult education, in fact, acts as a money- 
making operation for the university as a 
whole, Frequently a subsidized campus 
course when transferred to the extension 
division or evening college is made to pay 
its own way even though it bears the 
same title, the same content and the same 
instructor. 

There are some exceptions to this usual 
attitude. Since extension division courses 
are looked upon as “service” programs to 
the state at large, there is usually some 
state subsidy for extension activities, a 
subsidy varying from 5% in some states to 
about 50% in others. Where, however, 
some subsidy is available, state aid to 
extension is likely to be very small as 
compared with aid to other units of the 
university. Thus, in one of the better state 
universities, day colleges are expected to 
make 20% of their budget, and receive 
80% subsidy from the state; the situation 
is exactly reversed in the extension divi- 

sion, where state aid amounts to 20% and 
income from fees is expected to cover the 
remaining 80%. 

The policy of “pay-as-you-go” is modi- 
fied in some evening colleges and exten- 
sion departments by charges to adult 


education activities. The manner in which 
“overhead” is charged varies enormously: 
in one or two evening colleges, no charge 
is made for class-room space, administra- 
tion or other general “overhead” items, 
but in other institutions a large and 
onerous “overhead” burden is assigned to 
adult education operations. 


If we look at money available for “risk- 
capital” (money which can be expended 
for experimental programs and projects) 
74.5% of state extension divisions report 
such money available, 66.6% of the munici- 
pal evening colleges have such funds; 
and only 55.2% of private institutions re- 
port any risk capital. 


The pressure to make money or to 
break even unquestionably has a dele- 
terious effect on adult education in gen- 
eral and on informal and liberal educa- 
tion programs in particular. First, with 
very limited experimental funds, the 
tendency is merely to incorporate courses 
from the day departments although these 
may often not be suited to the adult 
clientele. Second, the pressure to make 
money leads to an emphasis on those 
courses certain to have a large enrollment 
—thus inevitably de-emphasizing non- 
credit and liberal education programs. 


This attitude toward financing derives 
both from the marginal status of an adult 
education function in the university 
spectrum and from the conviction that 
employed adults can and should pay their 
own way. It is possible that this attitude 
will change as the adult division matures 
and gains recognition as a legitimate 
university function deserving subsidy 
from the parent institution. Also, present 
active moves to secure support for a fed- 
eral extension bill providing funds for 
adult education in state universities will 
eventually result in greater financial 
security, 
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Facilities 


More and more evening colleges are 
creating on-campus facilities more flexi- 
ble and therefore suitable for adults than 
are the usual undergraduate class-rooms. 


There has also been a remarkable 
increase in the development and use of 
residential centers for adult education. 
According to a recent study of continua- 
tion centers published by the University 
of Washington in 1958,* sixteen univer- 
sities owned and operated some kind of 
residential center either on the campus or 
at a sylvan spot nearby. Of these institu- 
tions, Michigan State University operates 
two centers, and Syracuse University 
runs three. Only six such facilities were 
initially planned as residential adult 
centers; most of the others resulted from 
an unused building or an estate left to the 
university which was converted for this 
purpose. 


This development of residential cen- 
ters (encouraged and directly assisted by 
grants to five universities from the Kel- 
logg Foundation) emphasizes the idea 
that adults can more effectively concen- 
trate on education if they are away from 
their customary surroundings. Nor is the 
idea of residential education limited to 
the large universities, for an increasing 
number of small liberal arts colleges— 
eager to make maximum use of their 
facilities and to enlarge their offerings to 
adults—are offering summer programs in 
their dormitories for business men, secre- 
taries and other groups of adults. It seems 
most likely that this outcropping of resi- 
dential adult education may be a fore- 


$ University of Washington Division of Adult 
Education and Extension Services. A Survey of 
Existing and Planned Continuation Centers of 
Member Institutions of the National University 
Extension Association, 1958. 
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runner of largely expanded residential 
programs in the future. 


CLIENTELE 


In 1959 most people attending adult 
programs in institutions of higher educa- 
tion were primarily vocationally oriented. 
In the urban evening colleges the largest 
number ranges in age from 20 to 35 and 
represents men and women who are con- 
tinuing interrupted education. Hundreds 
of thousands of these young men and 
women are attending evening colleges 
and extension classes for special programs 
in business, industry or engineering, or 
to complete the Bachelor's degree essen- 
tial for promotion in business and indus- 
try. 

Second only to this group are the many 
teachers taking courses to qualify for 
promotion, or to complete state-required 
certificates. But John Dyer, in Ivory 
Towers in the Market Place, makes the 
point that there is no typical student: 
“Perhaps the first characteristic of the 
evening college is heterogeneity. One 
finds here many students who already 
have college degrees and others who have 
only finished high school. The age range 
is from eighteen to sixty-five or seventy, 
with the median age being thirty plus. 
One-third is under twenty-five; 10 per 
cent over forty-five.”® 

Dyer emphasizes the variety of motiva- 
tion among these students, but suggests 
that there are two major ones: one grow- 
ing from “life space” areas (the non- 
academic motivation) and the other from 
“life chance” areas (rational, economic 
motivations). 

John R. Morton, in his study of univer- 
sity extension services, has identified the 


*John Dyer, Ivory Towers in the Market 
Place, Indianapolis: Bobbs-Merrill, 1956, p. 7. 
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extension student as one who attends 
extension classes, resident centers, or one 
who uses correspondence techniques, 
conferences or extension library services. 
He observes that men constitute a slight 
majority, with the educational status of 
all students “considerably above the av- 
erage for the nation as a whole. Only 5 
per cent of the users of university exten- 
sion service had failed to complete high 
school, with 37 per cent completing un- 
dergraduate college work and more than 
10 per cent being engaged in graduate 
study.” Morton further reports that more 
than three-fourths of participants in ex- 
tension activities hold full time jobs. 
The age of the extension student is near 
that of the evening college enrollee, with 
the median age being 34 years, although 
the older student (median age, 35) is 
more likely to be enrolled in conference 
and institute programs while the younger 
student (25 year median) registered in 
the correspondence program. Morton re- 
ports that one out of three students is a 
professional educator; the second largest 
group is composed of workers in business 
and industry. 

Although no comparable data are avail- 
able we know that many thousands of 
doctors, lawyers, engineers, teachers and 
other professional persons return every 
year to college campuses for refresher or 
advanced training. And even though very 
many of these are not registered in eve- 
ning college or extension divisions, they 
represent a sizeable number of people 
who count upon colleges and universities 
as sources of continuing education. As 
far as junior college adult clientele are 
concerned, we have no representative 
figures, but it appears that these people 
tend to be younger and more directly 


John R. Morton, University Extension in 
the United States, University of Alabama Press, 
Birmingham, 1953, p. 89. 
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interested in technical and recreational 
programs. 

As a result of special programs and re- 
cruiting efforts it seems likely that during 
the next ten or twenty years these insti- 
utions will attract an increasing number 
of older persons interested in continuing 
their education; professional groups de- 
siring to keep in touch with recent scien- 
tific and technical changes; specialists 
wishing a broader general education; 
women stimulated to continue the edu- 
cation they abandoned for careers as 
housewives; college graduates wishing to 
continue or renew intellectual interests. 


PROGRAM AND METHODS 


On the surface, the major methodo- 
logical change since 1945 has been the 
more frequent use of discussion and 
group techniques and the substitution of 
these methods for more traditional lecture 
formats. 

Beneath the surface (and not unrelated 
to the change noted above) the most im- 
portant trend in methods of higher adult 
education has been the concern about 
what, if anything, is different about the 
teaching of adults and of undergradu- 
ates. A new body of literature and some 
tentative steps toward research about the 
teaching of adults are gradually emerg- 
ing, as administrators and faculty mem- 
bers concerned with adult teaching look 
at the differences between adults and 
undergraduates and try to determine 
what implications these differences have 
for their teaching methods. 

The implications of differing charac- 
teristics of adults, as remarked in some of 
Havighurst’s writings and by James 


"Robert J. Havighurst and Betty Orr, Adult 
Education and Adult Needs. Chicago: Centet 
ee Study of Liberal Education for Adults, 
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Whipple in his Especially for Adults,” 
are just beginning to be examined. Only 
a few colleges and universities are look- 
ing at their teaching methods in the light 
of adults’ special motivations and experi- 
ences. But more and more universities 
which are developing faculty training 
programs are concentrating them around 
problems of special methods for adults. 

The question of what constitutes a 
good teacher of adults and who is best 
equipped to teach adults is still a moot 
question, but some research is beginning 
in this area, That there are some differ- 
ences in teaching adults and undergrad- 
uates cannot be denied; whether a teacher 
required to teach adults must be different 
from the teacher who works with under- 
graduates has not been reliably deter- 
mined. Preliminary study suggests, how- 
ever, that an outstanding teacher of 
undergraduates will also be an excellent 
teacher of adults, for both cases require 
sensitivity to the learning situation and 
to the needs of students, so that any good 
teacher is likely to recognize changes of 
pace and method required for teaching 
adults. 

Another important trend which may 
within a decade have a real impact on 
method is interest in defining objectives 
for adult programs, along with concur- 
rent development of instruments to mea- 
sure the achievement of such objectives."* 

Once we have workable instruments 
and it is possible to evaluate results, in- 
stitutions can in fact compare the effi- 
cacy of different methods for achieving 
the same objectives. Cleveland College 


“James B. Whipple, Especially for Adults, 
Chicago: Center for the Study of Liberal Edu- 
cation for Adults, 1957. 


3 Center for the Study of Liberal Education 
for Adults, Conference Report, “Evaluation of 
Liberal Adult Education,” September, 1958, 
Chicago. 
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and Syracuse University have already 
launched some research to determine the 
relative effectiveness of residential and 
“spaced-learning” programs for achieving 
similar objectives with similar kinds of 
groups. It seems likely that the interest 
in this problem will soon provide valu- 
able data. 

Looking at the field as a whole, we find 
that the evening college still depends 
primarily on the classroom lecture for 
credit courses, and on the discussion 
method for informal, non-credit pro- 
grams. However, audio-visuals are used 
frequently, with several evening colleges 
involved in television (especially Wash- 
ington University in St. Louis) on a 
pioneering and experimental basis. 

Extension divisions—as a result of the 
need to take educational programs to 
widely scattered areas—actively and 
widely use a greater variety of methods. 
In addition to regular extension classes 
offered primarily through lecture and 
discussion, extension divisions continue 
correspondence programs and, in a few 
cases, experiment with the technique. 
Important among these experiments is 
the combination of correspondence study 
with televised programs: lessons are 
given over television with papers sub- 
mitted by students through correspon- 
dence. Some correspondence study pro- 
grams combine group techniques and 
traditional correspondence methods; 
these, called “group” or “directed” cor- 
respondence study, encourage people to 
take a course together and then to submit 
one paper which represents discussion 
and conclusions of the group. The instruc- 
tor of the course, from the campus, meets 
occasionally with the group, to answer 
questions and to lead discussion. 

Conferences and institutes have in- 
creased markedly since 1945. According 
to the best available figures in 1958, ex- 
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tension divisions offered 1,000 confer- 
ences and institutes of 3 days or of longer 
duration, as well as numerous shorter 
meetings—and this figure is undoubtedly 
conservative. Although a variety of meth- 
ods are used within these formats, almost 
all bring a group of adults (usually per- 
sons involved in the same profession or 
association, or with similar occupational 
interests ) to the campus or to a residential 
center where they live together for a 
period of from one day to several weeks. 
Whereas in the past many extension divi- 
sions acted either as innkeepers or as 
middle-men between the group desiring 
the conference and faculty members, ex- 
tension now assumes a much more active 
educational and planning role—many 
universities refuse to accept conferences 
or institutes for which they may not help 
to plan the educational content. 

Extension divisions are similarly more 

active in the field of community devel- 
opment. Theoretically, this field is con- 
cerned with bringing to bear the resources 
of appropriate campus departments and 
faculty members on the problems of a 
particular community. The community 
development department, ordinarily a 
part of extension, makes contacts with the 
community, helps with a community sur- 
vey and, when problems have been iden- 
tified, asks appropriate campus experts to 
work with the community in solving its 
problems. 

A number of extension divisions also 
continue to provide field library service, 
whereby packets of material are sent on 
request to residents of the state. A large 
proportion of the material in package- 
library service is now sent to teachers. 

Programs in liberal education—aimed 
at developing man as a man rather than 
man as a worker, and directed toward his 
fulfillment as an individual and citizen— 
have increased materially during the past 


twenty years. In 1951, the AUEC, know- 
ing of the Fund for Adult Education's 
interest in higher liberal education, asked 
for funds to implement the activities of 
its Committee on Liberal Education, At 
the same time, the NUEA evidenced in- 
terest in experimental programs in liberal 
education for adults. In response to the 
AUEC'’s request, the Center for the Study 
of Liberal Education for Adults was es- 
tablished and has been working closely 
with the AUEC since 1951, with the 
NUEA since 1956, and more recently in 
a consultative capacity with the Associa- 
tion of American Colleges and the Asso- 
ciation of Colleges and Secondary Schools 
(representing the Negro Colleges in the 
South). Through publications, research 
activities, field visits, a national clearing- 
house in the field of liberal education for 
adults and through a number of small 
grants, the Center has cooperated with 
scores of colleges and universities to stim- 
ulate new ideas in programming and in 
faculty development, and generally to 
improve the climate supporting liberal 
adult education. Because of the increas- 
ing audience for liberal education pro- 
grams, and the existence of an organiza- 
tion concentrating attention on this aspect 
of adult education, institutions are now 
involved in informal seminars, institutes, 
study-discussion and lecture-discussion 
programs devoted to liberal education. 
In addition, a few institutions have begun 
to experiment with special degrees for 
adults, degrees which emphasize broad 
generalized education rather than spe- 
cialized professional training.” 


CURRENT PROBLEMS—FUTURE DIRECTIONS 
The state of flux in the field of univer- 
sity and college adult education during 


“New York University, University of Pitts- 
burgh, Syracuse University, Brooklyn College, 
University of Oklahoma. 
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the recent past is still its most pervasive 
characteristic and is likely to remain so 
for the coming decade. A number of 
pressing problems confront those dedi- 
cated to the field of higher adult educa- 
tion, but within each of them are also 
seeds which, if properly nurtured, can 
make for a far more vital program than 
has ever existed in the past. It seems ad- 
visable, therefore, to examine a few of the 
most serious problems and at the same 
time to remark those procedures under- 
way, no matter how hesitantly, to solve 
them. 

The first and most widespread problem 
is the fact that adult education is still con- 
sidered a peripheral and possibly expend- 
able aspect of the university or college 
program. 

To offset this attitude, which is evi- 
denced by many administrations and 
faculties, some evening college and ex- 
tension divisions are now making self- 
surveys and holding meetings with ad- 
ministration and faculty in an effort to 
re-examine the program and objectives of 
the adult education arm of the university. 
It seems likely that this self-examination 
and review will continue. 

A second problem, and one which may 
become more serious during the next five 
years, results from increasing demands 
on faculties, space and money as day- 
time enrollments rise. Evening colleges, 
then, have greater difficulties in attract- 
ing top campus faculty, in securing ade- 
quate space for classes, and in sharing in 
the college budget. 

Therefore, adult education administra- 
tors are: trying to achieve joint appoint- 
ments of faculty who will teach both 
adults and youth; asking many qualified 
persons in the community to teach eve- 
ning classes; eliminating courses which 
are not university-level and might better 
be taught by secondary schools; improv- 
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ing the quality of their offerings. In addi- 
tion, confronted by pressures for space, 
some institutions have secured from pri- 
vate individuals and from foundations 
funds they use to erect buildings specif- 
ically designed for the education of 
adults. 

A third problem, which both under- 
scores the existing administrative and 
faculty attitudes toward adult education 
and also hampers expansion, is the lack 
of endowment or government subsidy 
for adult education. Whereas the Agri- 
cultural Extension Service can count on 
major subsidization from the federal and 
state governments, and whereas under- 
graduate and graduate courses can rely 
on regular endowment money, evening 
college and extension operations must to 
a large extent pay their own way, a ne- 
cessity we remarked earlier in this chap- 
ter. 

This problem is a most difficult one, be- 
cause securing either endowment money 
or the kind of government support which 
agricultural extension enjoys requires a 
change in the image of continuing gen- 
eral education. However, the NUEA and 
the Extension Council of the Land Grant 
Association are working closely with sev- 
eral federal legislative committees to se- 
cure passage of a general extension bill. 
And at the institutional level, more top ad- 
ministrative officers have become aware 
of the public relations, community, and 
alumni importance of higher adult edu- 
cation, which encourages them to up- 
grade it in the institutional hierarchy. 

Other financial aid has come from the 
foundations, The Fund for Adult Edu- 
cation has been of enormous help since 
its organization in 1951, especially in 
helping universities to launch study-dis- 
cussion programs and others of liberal 
education nature; almost all of the in- 
stitutions which report any sizeable ac- 
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tivity in the field of liberal education for 
adults have been involved in one or more 
of the study-discussion activities. But at 
the present, other foundations might 
profitably be encouraged to support uni- 
versity adult education; moves are being 
made to interest them in special pro- 
grams and projects. 

A fourth problem, and one related to 
growth-patterns of the evening college 
and extension organization, is that many 
have considerable autonomy without 
achieving an accompanying integration 
into the university complex. Therefore, 
both administrative officers and faculty 
members look upon the adult education 
activities as separate and distinct, and in 
time of pressure or financial crisis to be 
easily dispensed with. 

Some people in the field believe that 
the solution to this problem lies in the 
adult education operation’s building up 
its own constituency and power base, 
rather than attempting closer integration 
with the university; and this may well be 
the answer for a few very secure and 
profitable operations. By and large, how- 
ever, other action appears to be more 
widely effective, as where special facul- 
ty advisory committees, Boards of Visi- 
tors, special faculty-extension planning 
groups are set up to increase the com- 
munication and integration between 
adult education and other university 
concerns. 

A fifth problem relates to the fact that 
some adult courses are not clearly ap- 
propriate for a college or university; 
there has been insufficient examination 
of what constitutes “university-level.” 

A difficulty involved here is that many 
of the academically less impeccable 
courses nonetheless cost very little and 
bring assured income, an attractive sit- 
uation for the pay-as-you-go evening op- 
eration. However, present offerings are 

being more carefully scrutinized, faculty 
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committees are assisting in weeding out 
inappropriate programs, administrators 
are meeting with other adult education 
organizations on city and state-wide 
bases in an effort to determine which in- 
stitution should carry on what kind of 
adult education program. 

The sixth and seventh problems are so 
closely related that we must examine 
them together: first, there is no clear-cut 
statement of goals and directions for 
higher adult education developed by the 
field itself; and second, the public has no 
clear-cut image of what adult education 
can offer to their personal and social wel- 
fare. 

Some tentative solutions have been 
tried: conferences concerning themselves 
with the future role of college and uni- 
versity adult education; meetings to dis- 
cuss the philosophy of adult education;"* 
individual institutions, through the self- 
studies previously mentioned, and 
through faculty and administrative sem- 
inars are re-examining the role of higher 
adult education.’* Several attempts have 
been made to set up a national com- 
mission on adult education, and the re- 
cent President’s Commission on Educa- 
tion Beyond the High Schools has asked 
a committee to study the function and 
role of adult education, 

Although these stirrings have not yet 
demanded a statement of goals and di- 
rections of higher adult education, such 
a statement is clearly indicated. Once it 
has been drafted, we can concentrate 
upon our public image, one which under- 
scores the vital educational potentialities 
existing in the field of college and univer- 
sity adult education. 


* Robertson Sillars, Seeking Common Ground 
in Adult Education, “A Report of a Conference 
on the Philosophy of Adult Education,” AEA, 
Chicago, 1958. 


* New Directions for Adult Education, Syt@ 
cuse University Press, Syracuse, 1959. 
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THE REALITIES OF THE 
FEDERAL GRANT UNIVERSITY 


Clark Kerr 


Two great impacts, beyond all other 
forces, have molded the modern Amer- 
ican university system and made it dis- 
tinctive. Both impacts have come from 
sources outside the universities, Both 
have come primarily from the federal 
government. Both have come in response 
to national needs. 

The first was the land grant movement. 
Abraham Lincoln signed the Morrill Act 
in 1862. This act set the tone for the de- 
velopment of American universities, both 
public and private, for most of the en- 
suing hundred years. It was one of the 
most seminal pieces of legislation ever 
enacted, 

The land grant movement came in re- 
sponse to the rapid industrial and agri- 
cultural development of the United 
States that attained such momentum in 
the middle of the last century. Univer- 
sities were to assist this development 
through training that went beyond the 
creation of “gentlemen,” and of teachers, 
preachers, lawyers, and doctors; through 
research related to the technical advance 
of farming and manufacturing; through 
service to many and ultimately to almost 
all of the economic and political seg- 
ments of society. The land grant move- 
ment was also responsive to a growing 
democratic, even egalitarian and popu- 
list trend in the nation, Pursuing this 


trend, higher education was to be open 
to all qualified young people from all 
walks of life. It was to serve less the per- 
petuation of an elite class and more the 
creation of a relatively classless society, 
with the doors of opportunity open to all 
through education. 

This was a dramatic break with earlier 
American traditions in higher education. 
It created a new social force in world 
history. Nowhere before had universities 
been so closely linked with the daily life 
of so much of their societies. The univer- 
sity campus came to be one of the most 
heavily traveled crossroads in America— 
an intersection traversed by farmers, 
businessmen, politicians, students from 
almost every corner of almost every 
state. The cloister and the ivory tower 
were destroyed by being thrown open to 
all qualified comers. 

Supporting the impact of the land 
grant movement was the effect on Amer- 
ican universities of the model supplied 
by Germany. This German model gave 
academic respectability and content to 
the “land grant” idea; and Harvard, a 
private university with a long academic 
tradition, could travel much the same 
path of development as Cornell, a newly 
established land grant institution. Ger- 
man intellectualism and American popu- 
lism were merged in the new university. 


Reprinted by permission of the publishers from Clark Kerr The Uses of the University. Cam- 
bridge, Mass: Harvard University Press, Copyright, 1963, by President and Fellows of Harvard 
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Pure intellect and raw pragmatism made 
an unlikely but successful alliance. 

The second great impact on the uni- 
versities began with federal support of 
scientific research during World War II. 
The wartime laboratories that were the 
forerunners of such continuing govern- 
ment-financed research centers as the 
Lincoln Laboratory of the Massachusetts 
Institute of Technology, the Argonne at 
Chicago, and the Lawrence Radiation 
Laboratory at California, opened a new 
age. The major universities were enlisted 
in national defense and in scientific and 
technological development as never be- 
fore. (In World War I the universities 
had only been a source of raw recruits. 

Instead of Gilman, Eliot, and White, 
there were now such new pioneers as 
Conant, Compton, and Bush to guide this 
alliance of the federal government with 
the universities. Don K. Price notes that 
“in the hands of Vannevar Bush, James 
B. Conant, and Karl T. Compton the gov- 
ernment contract became a new type of 
federalism.” In addition to the industrial 
revolution there was now the scientific 
revolution to be served. In addition to the 
stimulus of Germany, there was Russia— 
for Russian scientific achievements both 
before and after Sputnik were an im- 
mense spur to the new departure. Amer- 
ican universities have been changed al- 
most as much by the federal research 
grant as by the land grant idea. 

It is interesting that American uni- 
versities, which pride themselves on their 
autonomy, should have taken their spe- 
cial character as much or more from the 
pressures of their environment as from 
their own inner desires; that institutions 
which identify themselves either as 
“private” or as “state” should have found 
their greatest stimulus in federal initia- 
tive; that universities which are part of a 
highly decentralized and varied system 
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of higher education should, nevertheless, 
have responded with such fidelity and 
alacrity to national needs; that institu- 
tions which had their historical origins 
in the training of “gentlemen” should 
have committed themselves so fully to 
the service of brute technology. 

The “federal grant” university has 
been emerging over the past twenty 
years, but until recently it has developed 
more by force of circumstances than by 
conscious design. The universities most 
affected have been making largely piece- 
meal adjustments to the new phenomena 
without any great effort at an over-all 
view of what has been happening to 
them. Perhaps this was just as well—the 
transition probably was smoother pre- 
cisely because it was not subjected to 
critical analysis. The federal government 
and the leading universities entered into 
a common-law marriage unblessed by 
predetermined policies and self-surveys 
—but nonetheless they formed a very pro- 
ductive union. 

All this, however, as was inevitable, is 
being changed. Harvard has now stud- 
ied itself. So has Princeton. Brookings 
and Carnegie have studied us all; so have 
the Department of Health, Education, 
and Welfare; the President’s Science Ad- 
visory Committee; the American Council 
on Education; and the American Assem- 
bly. The principal conclusion was pre- 
dictable: the federal colossus had the 
power to influence the most ruggedly in- 
dividual of universities, A paradox 
emerged: the better and the more in- 
dividual the university, the greater its 
chances of succumbing to the federal 
embrace. Washington did not waste its 
money on the second-rate. 

Soon there will be a national policy as 
well as nationwide activity, and I am at 
least a little concerned. All these studies 
have identified problems that we knew 
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all along to exist. But now that we have 
publicly identified the problems, we shall 
be expected to deal with them; and in 
dealing with them we shall create new 
problems. Mostly, we shall have to strive 
for “balance” in a number of different 
ways. We shall have to “balance” the 
wishes of individual scholars with those 
of their institutions; New England with 
the South; the sciences with the humani- 
ties; research with teaching; graduate 
training with undergraduate education; 
merit with polities; the judgment of spe- 
cialists with general formulae. And yet 
one of the more productive aspects of 
federal involvement to date has been its 
imbalance. 

We are clearly entering the second 
phase of the “federal grant” develop- 
ment. The first I shall identify as the 
phase of “intuitive imbalance,” and the 
new phase just emerging as one of “bu- 
reaucratic balance.” It is a good time to 
examine where we have been and where 
we may be going. We are in the midst of 
a vast transformation of university life 
and none of us can be too sure where we 
really are going; but we can try to peer 
ahead. 

As a basis for discussing the two phas- 
es of federal grant development, I shall 
briefly review the essential facts about 
federal involvement with universities in 
this country. 

1, Federal interest in higher education 
dates from 1787. That year saw the be- 
ginning of endowment of public institu- 
tions of higher education with public 
lands, following the example of the 
Northwest Ordinance of 1785, which 
provided land to support public schools 
at the lower levels. However, this interest 
was not made effective until the Morrill 
Land Grant Act of 1862. Then the Sec- 
ond Morrill Act in 1890 supplemented 
the original land grants with federal 


111 


grants of funds to support college instruc- 
tion in specifed subjects; these grants 
still continue, and, in fact, have recently 
been expanded. Federal interest in high- 
er education was further made effective 
by the Hatch Act in 1887, establishing 
the Agricultural Experiment Stations, 
and by the Smith-Lever Act in 1914, cre- 
ating the Agricultural Extension Service- 
During World War I, the ROTC pro- 
gram was established. During the Great 
Depression, universities were involved in 
the programs of the Work Projects Ad- 
ministration and National Youth Admin- 
istration. During World War H, univer- 
sities participated heavily in the Engi- 
neering, Science and Management War 
Training Program inaugurated in 1940. 
In that same year, the National Defense 
Research Committee (later the Office of 
Scientific Research and Development) 
was established, and leading universities 
became engaged in the various programs 
of war research which it set up. 

After World War II and again after 
the Korean conflict, the “G.I. Bill” and 
the corresponding bill for Korean veter- 
ans sent a seismic shock through academ- 
ic life. 

Despite this long history of federal in- 
terest, however, it is evident that with 
the exception of the comparatively re- 
stricted areas of agriculture and military 
training, there was no continuing federal 
involvement with higher education until 
World War II. 

2, Currently, federal support has be- 
come a major factor in the total perform- 
ance of many universities, and the sums 
involved are substantial. Higher educa- 
tion in 1960 received about $1.5 billion 
from the federal government—a hun- 
dredfold increase in twenty years. About 
one third of this $1.5 billion was for uni- 
versity-affiliated research centers; about 
one third for project research within 
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universities; and about one third for oth- 
er things, such as residence hall loans, 
scholarships, and teaching programs. 
This last third was expended at colleges 
as well as universities, but the first two 
thirds almost exclusively at universities, 
and at relatively few of them. 

The $1 billion for research, though 
only 10 percent of total federal support 
for research and development, accounted 
for 75 percent of all university expendi- 
tures on research and 15 percent of total 
university budgets. Clearly the shape 
and nature of university research are pro- 
foundly affected by federal monies. 

3. Federal research funds to universi- 
ties flow primarily from six agencies. In 
1961 the percentage distribution was as 
follows: 


Department of Health, Education, 
and Welfare 39 
(37 percent was from National 
Institutes of Health alone) 


Department of Defense 32 
National Science Foundation 11 
Atomic Energy Commission 8 
Department of Agriculture 6 
National Aeronautics and Space 
Administration 3 
Other agencies 1 


(These figures do not include funds 
for university-operated government re- 
search centers. ) 

This federal support has been almost 
exclusively identified with three great 
and somewhat interrelated national con- 
cerns: defense (40 percent of the total 
in 1961, including support by the De- 
partment of Defense and the Atomic 
Energy Commission); scientific and 
technological progress (20 percent—Na- 
tional Science Foundation, Department 
of Agriculture, and NASA); and health 
(37 percent—through the National In- 
stitutes of Health). Federal support has 
not been directed explicitly toward 
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strengthening universities generally, or 
one or more universities specifically, in 
any over-all fashion—as might be said of 
the University Grants Committee in 
Great Britain. 

4. Federal research expenditures have 
been largely restricted to the physical 
and biomedical sciences, and engineer- 
ing, with only about three percent for the 
social sciences and hardly any support 
for the humanities. 

5. Among the totality of university 
functions, federal support has been heay- 
ily concentrated on research and on grad- 
uate and postdoctoral training in fields 
of national interest. 

6, The preferred approach of the fed- 
eral government to the use of university 
facilities for research has been (a) the 
specialized research center — by 1963 
there were fourteen major ones, and (b) 
the research project. Projects have been 
supported for relatively short terms and 
specific purposes; and support has been 
awarded, usually on the advice of quali- 
fied experts, on the basis of prospective 
performance. 

7. Federal research expenditures have 
been heavily focused on a relatively few 
institutions, If both project research and 
large research centers are included, six 
universities received 57 percent of the 
funds in a recent fiscal year, and twenty 
universities received 79 percent. If proj- 
ect research alone is considered, the fig- 
ures are 28 and 54 percent. As a percent- 
age of total university expenditures for 
all purposes among the leading twenty 
recipients, federal funds have amounted 
to 20 to 50 percent when project research 
alone is counted and from 20 to 80 per- 
cent when the research centers are add- 
ed. These twenty universities are only 
about one tenth of all universities in the 
United States. They constitute the pri- 
mary federal grant universities. 
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8. Recently there has been some spread- 
ing out of federal interest from the phys- 
ical and biomedical to the social sciences; 
from graduate to undergraduate training; 
from a selective few to an expanded 
number of universities. 


PHASE ONE: INTUITIVE IMBALANCE 


For about twenty years now, Congress 
has been deciding in which general areas 
the partnership between the federal gov- 
ernment and the universities should be 
developed. The areas chosen have been 
defense, scientific and technological 
progress, and health, Decisions have not 
been based on thorough study of nation- 
al priorities. They have been made prag- 
matically, in response to the felt needs of 
the nation and of the people in accord 
with the possibilities of the times, and 
also, to an extent, in response to the urg- 
ings of very powerful lobbies. The atom 
was split, and could be used for war and 
peace. The “cold war” followed World 
War II and necessitated further defense 
work. Health became a matter of great 
national concern. Possibilities for space 
exploration developed. Congress reacted 
quickly to each of these realities. 

Once Congress initiated a program, 
federal administrative officers turned to 
those universities best able to give im- 
mediate and effective assistance on the 
individual programs; or rather they 
turned to those scientists in the best posi- 
tion to respond quickly and efficiently— 
and those scientists were principally lo- 
cated in a limited number of institutions. 
These actions were not undertaken on 
the basis of any general review of insti- 
tutional capacity or potential capacity, 
but on quick and ready apprehension of 
possibilities and response to them. The 
test was who could most effectively do 
the job at hand. The process was more in- 


tuitive than studied. 

For about twenty years, universities 
have been accepting the research centers 
and projects as proposed by faculty 
members and government agencies, 
making such day-to-day adjustments as 
were needed and possible. In conse- 
quence, these universities have been pro- 
foundly affected. The whole process has 
been one of starting new endeavors, and 
this has changed the pre-existing “bal- 
ance” in several ways. Some real and 
some not so real issues have arisen for 
the universities. 

1. Federal control and federal influ- 
ence. Federal control as a substantive is- 
sue is, as Sidney Hook has said, a “red 
herring.” With a few exceptions—the 
generally necessary exception of secrecy 
in certain types of work and the unneces- 
sary exception of the disclaimer affidavit 
required by the National Defense Educa- 
tion Act—there has been no control in 
any deleterious sense. By way of con- 
trast, state control of state universities 
has been a real problem. The federal 
government has customarily put scien- 
tifically trained persons in charge of sci- 
ence programs and they have operated 
fully within academic traditions. 

The real problem is not one of federal 
control but of federal influence. A fed- 
eral agency offers a project. A university 
need not accept—but, as a practical mat- 
ter, it usually does. One of the quickest 
ways to lose a faculty member is by re- 
fusing to accept the grant he kas just 
negotiated with his counterpart in Wash- 
ington. Out of this reality have followed 
many of the consequences of federal aid 
for the universities; and they have been 
substantial. That they are subtle, slowly 
cumulative and gentlemanly makes them 
all the more potent. 

2. University control and the agency 
as alma mater. A university’s control 
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over its own destiny has been substantial- 
ly reduced. University funds from 
tuition and fees, gifts and endowments, 
and state sources go through the usual 
budget-making procedures and their as- 
signment is subject to review in accord- 
ance with internal policy. Federal 
research funds, however, are usually 
negotiated by the individual scholar with 
the particular agency, and so bypass the 
usual review process. Thus 20 to 50 to 80 
percent of a university's expenditures 
may be handled outside the normal 
channels, These funds in turn commit 
some of the university's own funds; they 
influence the assignment of space; they 
determine the distribution of time be- 
tween teaching and research; to a large 
extent they establish the areas in which 
the university grows the fastest. Almost 
imperceptibly, a university is changed. 

The authority of the department 
chairman, the dean, the president are 
thereby reduced; so also is the role of 
faculty government. This may have its 
advantages. Scholars seem to prefer deal- 
ing with their professional counterparts 
in Washington rather than with their 
colleagues and administrators at home. 
Also the university's internal process of 
distributing funds would be generally less 
selective and less flexible than the federal 
research project approach, Within a 
university, the tendency is to give each 
faculty member about the same opportu- 
nity and once having given it to keep 
giving it thereafter; but the project 
method allows more attention to excep- 
tional merit and has the advantage that 
all projects may end some time. Addi- 
tionally, federal agencies are more re- 
sponsive to particular national needs than 
the universities would be, given the same 
amount of money to spend according to 
their own priority system. 

There are, however, clearly detrimen- 
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tal effects. Some faculty members come 
to use the pressure of their agency con- 
tacts against their university. They may 
try to force the establishment of a new 
administrative unit or the assignment of 
land for their own special building, in 
defiance of general university policy or 
priorities. These pressures, of course, 
should be withstood; they speak well 
neither of the professor nor of the agency, 
Also, some faculty members tend to shift 
their identification and loyalty from their 
university to the agency in Washington. 
Their concern with the general welfare 
of the university is eroded and they be- 
come tenants rather than owners, taking 
their grants with them as they change 
their institutional lodgings. The univer- 
sity, as Allen Wallis, president of the 
University of Rochester, has remarked, 
becomes to an extent a “hotel.” The 
agency becomes the new alma mater. — 
The research entrepreneur becomes a 
euphoric schizophrenic. 

It has been said that, in the face of 
federal aid, university presidents have 
“abdicated” their responsibilities for the 
general conduct of their institutions. I 
would put it differently—they have let 
some things go by that they would have 
liked to do differently; but this is often 
what they do anyway. There are, how- 
ever, especially acute problems when the 
agency insists on the tie-in sale (if we do 
this for you, then you must do that for 
us) or when it requires frequent and 
detailed progress reports. Then the uni- 
versity really is less than a free agent. 
It all becomes a kind of “putting-out” 
system with the agency taking the place — 
of the merchant-capitalist of old. Sweat 
shops have developed out of such a sys- 
tem in earlier times and in other indus- _ 
tries. i 
3. “Scientists Affluent, Humanists 
Militant” Federal research support has 


The Realities of the Federal Grant University 


added a new dimension to the eternal 
class struggles within a university. To 
student versus faculty, assistant versus 
tenure professors, and faculty versus 
administrators has been added a new 
hierarchical point of tension—that be- 
tween humanists and scientists. The 
scientists, by and large, in the federal 
grant universities, get promoted faster, 
get more space, get more income through 
summer employment and consulting, 
have more secretaries and assistants, have 
greater access to travel funds and expense 
accounts, and accumulate a greater sense 
of status within and outside the academic 
community. Some humanists obviously 
resent all this and consider it quite unfair, 
even though their own situation has im- 
proved, relative to what it used to be. 

However, there is still another side to 
the story. The scientist who gets a series 
of projects going can become caught in 
his own apparatus. Graduate students 
and staff members become dependent 
upon him. He is committed to project 
deadlines and periodic contract negotia- 
tions, He is enmeshed in a web of obliga- 
tions and it is very hard to break out. 
As a result, he often works hard at things 
he would rather not do—more often 
than need be true of the humanist. 

There is some current tendency for the 
brightest of graduate students to prefer 
the sciences to the social sciences and the 
humanities, and this will have an impact 
on comparative faculty quality as be- 
tween fields of study in the years to 
come. How much of this has been caused 
by federal aid and how much by the cur- 
rent liveliness of the different fields is not 
at all clear. My own impression is that 
the brightest graduate students flock to 
the areas with the brightest new ideas, 
regardless of federal aid. 

All this is said to have destroyed the 
“balance” among fields and it is generally 
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concluded that something should be done 
about it. The balance among fields, how- 
ever, has never been a static thing. If it 
were, philosophy, theology, and the 
classics would still be the dominant areas 
of study, as they have not been for a 
long time. Assuming that the balance of 
1942, say, was appropriate for 1942, this 
does not mean it would have been ap- 
propriate for 1962. It is not enough to 
say that the old “balance” has been de- 
stroyed. The real question is what should 
be the proper balance today? It is clear 
that the flowering of the Renaissance 
should have affected the “balance” in the 
sixteenth centry. It would seem likely that 
the splitting of the atom and the decipher- 
ing of the genetic code should in their 
turn affect the balance of the twentieth 
century. We should expect the most 
money and the brightest students and 
the greatest prestige to follow the most 
exciting new ideas. By and large they 
have done so, and this one way of defin- 
ing the nature of balance, (Economics 
was exciting in the 1930's; sociology was 
more exciting in the 1950's.) 

The real question, it seems to me, is 
not one of balance in any historical or 
monetary sense, but rather what is most 
appropriate to each field in each period. 
“All fields are equal, only some are more 
equal than others.” There should be no 
effort to do the same things in the same 
amounts for each field. Each should re- 
ceive support in accordance with its cur- 
rent potentialities, and potentialities vary. 
There are no timeless priorities. 

The academic community has lived 
with inequities before. Agriculture in 
the land grant institutions has had eleven- 
month appointments, low teaching loads, 
and heavy research subsidies for decades. 
Law and medicine have reflected within 
the academic world some of the power 
and affluence of their professions in the 
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outside world. These are stated as mat- 
ters of fact, not as ideal situations. 

Generally, I think, it is remarkable and 
commendable that so high a degree of 
internal equity has thus far been pre- 
served within the academic world in the 
face of quite chaotic pressures imping- 
ing upon it. 

4. The inevitability of concentration. 
The project approach almost automatical- 
ly led to concentration of federal research 
effort in a relatively few universities. The 
universities best equipped to undertake 
the research were also those with the 
faculty and facilities to provide for the 
training of Ph.D.’s. It is no coincidence 
that the six universities with a little more 
than 25 percent of project funds grad- 
uated about 25 percent of the Ph.D.’s; 
and a similar situation prevails for the 
top twenty universities, If “only the best 
will do,” this concentration of effort is 
inevitable. A different result would have 
been quite surprising. 

This concentration of effort has un- 
doubtedly strengthened the facilities and 
improved the quality of faculties of 
universities already in the front rank. It 
has probably widened the gap between 
those of the first and those of the second 
and third ranks, It may, in fact, have 
actually injured universities of the second 
and third ranks and some colleges by 
turning their potential faculty members 
into research personnel in the front-rank 
universities, The good are better; the poor 
may well be worse. And it has greatly 
accentuated the differences between 
colleges and universities. 

5. Teaching the graduates versus 
teaching the undergraduates. The much- 
advertised conflict between teaching and 
reserrch puts the problem the wrong 
way. The teaching of graduate students 
is so closely tied to research that if re- 
search is improved, graduate instruction 
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is almost bound to be improved also, And 
the almost universal experience seems to 
be that federal research support has im- 
proved graduate instruction. There have 
been better facilities, more research 
assistantships and fellowships, more re- 
search projects in which students can 
work directly with faculty members—all 
resulting from federal funds. At the grad- 
uate level, there has been a clear gain, 
and fortunately so, because graduate 
enrollments at the federal grant univer- 
sities have been increasing rapidly. 

At the undergraduate level, however, 
the “subtle discounting of the teaching 
process” has been aided and abetted. 
Harold Orlans, who conducted the excel- 
lent Brookings study of federal aid to 
universities, concludes that federal re- 
search aid “has accelerated the long- 
standing depreciation of undergraduate 
education at large universities.” This is 
my own observation, with one exception 
—that a very few private institutions with 
long traditions of very high-quality un- 
dergraduate instruction have been able 
to maintain their standards; and this is 
to their great credit. 

The reasons for the general deteriora- 
tion of undergraduate teaching are sev- 
eral. Teaching loads and student contact 
hours have been reduced, Faculty mem- 
bers are more frequently on leave or 
temporarily away from the campus; some 
are never more than temporarily on 
campus. More of the instruction falls to 
teachers who are not members of the 
regular faculty. The best graduate stu- 
dents prefer fellowships and research 
assistantships to teaching assistantships. 
Postdoctoral fellows who might fill the 
gap usually do not teach, Average class 
size has been increasing. 

There seems to be a “point of no re- 
turn” after which research, consulting, 
graduate instruction become so absorb- 
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ing that faculty efforts can no longer be 
concentrated on undergraduate instruc- 
tion as they once were. This process has 
been going on for a long time; federal 
research funds have intensified it. As a 
consequence, undergraduate education in 
the large university is more likely to be 
acceptable than outstanding; educational 
policy from the undergraduate point of 
view is largely neglected. How to escape 
the cruel paradox that a superior faculty 
results in an inferior concern for under- 
graduate teaching is one of our more 
pressing problems. 

6. The faculty and the un-faculty. 
University scholars traditionally have 
both taught and conducted research. But 
now some scholars are added to the staff 
in exclusively research capacities—and 
increasingly with titles suggesting pro- 
fessorial status. They have no teaching 
responsibilities and are not as yet fully 
accepted members of the academic com- 
munity. They usually are not members 
of the Academic Senate and they usually 
are not given tenure—both traditional 
marks of faculty status. In many insti- 
tutions, however, they may use the name 
of the university in getting projects under 
their own direction. 

In a far less anomalous position is the 
faculty member who works on a federally 
sponsored project during the summer 
months and part-time during the regular 
year, and receives much of his pay from 
the project rather than from the univer- 
sity. But to what extent is he really a 
university employee and what security 
of employment does he really have? 
Obviously, it is no longer so clear as it 
once was just who is the faculty. 

There has been an almost frantic re- 
making of the rules—new titles created, 
new relationships established, new classes 
of citizenship formulated and only 
partially assimilated. The Harvard cata- 


17 


logue now lists more than 5,000 “Officers 
of Instruction and Administration,” many 
of whom are not faculty in the traditional 
sense. The “faculty” in our universities 
becomes an ever-changing group as the 
definitions change. If there can still be 
said to be a “faculty” at all, it is most 
certainly a different composite than be- 
fore. Much of the teaching, much of the 
research are done by the “un-faculty.” 

7. University “aid” to the federal 
government. Federal aid has been of 
great benefit to the universities. It has 
not, however, been without its costs in 
money and effort. Overhead allowances 
vary greatly from agency to agency but 
seldom cover all the indirect as well as 
the direct costs of sponsored research. 
Also, matching grants for construction 
may force a university to upset its own 
priority system in order to get federal 
funds. This, of course, is the intent. 

Additionally, federal funds have placed 
great new administrative burdens on the 
universities—on faculty members, on 
department chairmen, on deans, on presi- 
dents. New classes of administrators 
have been created—the contracting officer 
and the research project manager. Ad- 
ministration becomes a much larger 
aspect of the total university enterprise. 
Julius A. Stratton has observed, “There is 
a basic incompatibility between the true 
spirit of a university and those elements 
of management which tend to creep into 
the organization of projects, the planning 
of programs, and the utilization of costly 
facilities.” 

8. Onthe borders of temptation. Im- 
mense sums of money have been poured 
into the universities by the federal gov- 
ernment, and universities are highly 
atomistic entities. The university has the 
responsibility for but usually not the 
actual control of these funds. Some 
abuses have inevitably developed. Funds 
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have been diverted at times from one 
use to another—and the other use one 
not intended by the federal agency. Some 
faculty members make informal alliances 
—if you consult on my project, then I 
should consult on yours—and total income 
has been pyramided through this ex- 
change of consultancies to occasionally 
astounding levels. When these same 
faculty members sit on the federal panels 
that make the grants, the whole process 
becomes quite involved, to say the least. 
Excessive amounts of expensive equip- 
ment have at times been purchased, and 
equipment salesmen chase grants around. 
Some universities promise not only a 
base salary but substantial supplemental 
personal income and allowances from 
federal grants as a recruiting device in a 
wilder and wilder upward spiral. 

There have been some scandals. There 
will be more, The federal agencies will 
exercise increasingly specific controls and 
the universities dependent on this new 
standard of living will accept these con- 
trols, The universities themselves will 
have to exercise more stringent controls 
by centralizing authority, particularly 
through the audit process, In a few situa- 
tions, self-restraint has not been enough 
restraint; as one result, greater external 
restraint will be imposed in most situa- 
tions. 

With all its problems, however, fed- 
eral research aid to universities has 
helped greatly in meeting national needs. 
It has greatly assisted the universities 
themselves. The nation is stronger. The 
leading universities are stronger. As 
Nathan Pusey reported the unanimous 
views of the presidents of universities 
participating in the Carnegie study, fed- 
eral aid, over all, has been a “good 
thing.” In their turn, the federal grant 
universities have adapted to their new 

role quite quickly and effectively. 
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Professor Don Price has made reference 
to the following limerick: 


There was a young lady from Kent 
Who said that she knew what it 
meant 
When men took her to dine, 
Gave her cocktails and wine; 
She knew what it meant—but she 
went. 


I am not so sure that the universities and 
their presidents always knew what it 
meant; but one thing is certain—they 
went. 


PHASE TWO: BUREAUCRATIC BALANCE 


The general policy of federal agencies 
in allocating research grants to univer- 
sities for the last two decades has been 
one of “seeking excellence wherever it is,” 
one of accepting the established pattern 
and following it. The new approach is to 
take more of an over-all view; to change 
the pattern to a degree, Balance is the 
new virtue; imbalance the old sin. 

The charge, made by Logan Wilson 
among others, has been that “There is 
no federal program—merely programs.” 
The response—in the proposed “National 
Education Improvement Act of 1963,” 
for example—is to provide: “A compre- 
hensive program of Federal aid to meet 
selected and urgent needs of American 
education on all levels from elementary 
school through graduate education; to 
promote educational quality, expand 
opportunity for education, and to increase 
the capacity of our educational institu- 
tions; to provide for the Nation’s needs in 
skilled manpower, national growth, and 
national security.” 

The new balance calls for developing 
a larger number of outstanding centers 
of graduate instruction and research. The 
Seaborg report suggested an expansion 
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from the present fifteen or twenty centers 
to thirty or forty over a fifteen-year 
period. The National Education Im- 
provement Act envisages expansion from 
twenty to seventy, This demand for 
geographical dispersion of centers of 
strength follows, in part, the new realiza- 
tion of the role of a university as a factor 
influencing the location of industry. The 
Roswell L. Gilpatric report for the De- 
partment of Defense explained the con- 
centration of defense contracts in Califor- 
nia and Massachusetts by the concentra- 
tion of research and development proj- 
ects in these two states, which in turn was 
attributed to the availability of university 
centers of substantial strength. An edu- 
cational and political effort of consider- 
able dimensions now seeks to reorder the 
current pattern of distribution in the 
name of balance. 

Under the National Defense Education 
Act of 1958, preference is already given 
to assisting new graduate programs in 
selected subject matter areas. Teaching 
is being emphasized along with research. 
Summer refresher courses for teachers of 
science, improvement of science text- 
books, and language laboratories are pro- 
grams already well established. The Na- 
tional Science Foundation has a large 
effort under way to improve and renovate 
equipment for undergraduate teaching 
in the physical sciences. Undergraduates, 
as well as graduate students, are being 
assisted by loans and scholarships. The 
social sciences are receiving increasing 
sums of money. More funds are being 
granted to colleges as well as to univer- 
sities, and to universities of all ranks. In 
particular, “institutional grants,” to sup- 
plement project grants, are being given 
by the National Science Foundation and 
the National Institutes of Health, And 
NASA, among others, makes “training” 
grants to institutions instead of awarding 
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fellowships to students who may then go 
wherever they wish. Thus, efforts to 
achieve greater “balance” are already 
well under way. 

The approach to a university “as an 
institution” is of particular interest. If 
additional universities are to be selected 
to become centers of strength in research 
and graduate instruction, then it will be 
necessary for the federal government to 
be concerned with the “general health 
of the institution.” This will be a notable 
departure from historical practice, except 
in agriculture. The Land Grant Associa- 
tion, in commenting on recent recom- 
mendations by the President's Science 
Advisory Committee for dispersion 
through assistance to institutions as such, 
said: “The recommendations represent a 
return to the principles of government- 
institution relations laid down in the basic 
land grant legislation, in which the 
responsibility for internal administration, 
fiscal management, and proper direction 
is vested with university officers rather 
than with agency staffs.” It should be 
noted that every state has at least one 
land grant institution receiving federal 
support on a formula basis. The parallel 
with agriculture is not entirely apt, how- 
ever, since agriculture by its very nature 
is locally and regionally oriented, but 
national defense and space exploration 
are not. 

If we are to move toward federal 
orientation to the “total function of the 
university,” then the University Grants 
Committee in Great Britain is the out- 
standing precedent, and one that has re- 
ceived some support in the United 
States. However, there are only about 
thirty universities in Great Britain and it 
is clear what is and what is not a univer- 
sity. Additionally, the University Grants 
Committee has come to exercise more in- 
fluence over the establishment of new 
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programs, the cost and size and even the 
appearance of. new buildings, the equal- 
ization of faculty salaries among institu- 
tions, and the determination of admission 
policies than would currently be accept- 
able if it came from the federal govern- 
ment in this country. 

Some hard choices must be faced. The 
decentralized project approach of the last 
two decades has much to recommend it. 
It is selective on merit, flexible in accord- 
ance with quality of performance, and 
responsive to national goals, The univer- 
sities and their scholars retain substan- 
tial freedom. But such dominant reliance 
on the project approach is no longer like- 
ly. In fact, the project is already less the 
chosen instrument than it once was. Pro- 
ductive anarchy is no longer such a 
politically viable solution. 

It is said that support to institutions as 
such will “give a university the neces- 
sary autonomy,” and will permit disper- 
sion of effort and better balance in several 
directions. It is not clear, however, how 
the particular institutions will be chosen, 
or, once chosen, how support might sub- 
sequently be withdrawn if performance 
should prove inadequate. It is difficult to 
assess the merit of a total institution as 
complex as a modern university. One 
alternative is to rely on a formula, as in 
the case of agriculture in the land grant 
institutions. Another is to be guided by 
political influence; and this is increasingly 
happening. 

It is reported that Congress already 
senses its loss of control to the profession- 
al personnel in the various agencies and 
would like to regain it. “Congress knows 
it has forfeited much power over science 
to the Executive and it does not like it.” 
The Harvard self-study report notes the 
danger of political interference and “log- 
rolling” inherent in block grants. Inter- 


university competition would be taken 
from the quasi-academic arena of the 
agency committee to the legislative halls. 

Additionally, the selection of designat- 
ed “centers of strength” assumes a single 
source of designation—a single over-all 
federal agency or committee. A single 
agency means a single source of control, 
as against the current pluralistic situation 
of several agencies and several sources of 
influence, with opportunity to pick and 
choose among them. A single source of 
control would turn an influential relation- 
ship into a really “perilous partnership.” 
Finally, will funds necessarily be better 
spent for the national interest under in- 
stitutional control than through the agen- 
cies, where decisions are freer from inter- 
nal rigidities and egalitarian tendencies? 

In the battle over institutional versus 
project support, Congressmen are more 
likely to prefer the institutional approach 
than are the professionals in the agencies; 
the presidents of universities than the 
researchers within the universities; the 
less well-established universities than the 
well-established ones; the humanists than 
the scientists—generally, those who have 
less under the project system than those 
who have more. 

It is almost obligatory in educational 
circles these days to support “excellence” 
and “balance.” They are the two magic 
words. Yet “excellence” and “balance” 
sometimes pull in different directions. It 
is also quite necessary to favor “institu- 
tional integrity” and to be against “fed- 
eral control.” Yet the institutional grants 
that aid what we are supposed to favor 
(integrity ) may also aid what we are sup- 
posed to be against (control), Turning 
“integrity” over to the university president 
may also turn “control” over to the fed- 
eral government. 

How can we really best secure 
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“aristocracy of achievement arising out of 
democracy of opportunity?” 


SOME SUGGESTIONS 


The nation does face some grave prob- 
lems in the field of education. Vastly in- 
creased numbers of students are pouring 
into our schools, Many qualitative defi- 
ciencies exist, State and local subdivisions 
are caught with relatively fixed tax struc- 
tures, and private endowments and gifts 
have their limits also, Federal support is 
the most obvious way out. But federal 
expenditures themselves are not unlimit- 
ed, and there are some realistic barriers 
to certain types of federal involyement. 

The first consideration is that the fed- 
eral government need not and cannot do 
everything, It seems to me that the educa- 
tional system of America, good as it gen- 
erally is, is in the most trouble—and thus 
in the greatest need of federal help—at 
the bottom and at the top. 

At the bottom is the problem of “drop- 
outs” from school and “drop-outs” of the 
unskilled from the employed labor force. 
Through occupational training and re- 
training, through counseling, guidance, 
and relocation, these “drop-outs” should 
be assisted to acquire skills valuable in 
a dynamic economy where skill levels are 
rising at perhaps the fastest rate in his- 
tory. Full employment is the necessary 
complement to make such training effec- 
tive, 

At the top, the nation needs more 
research activity in a number of fields and 
more personnel of high skill—particularly 
engineers, scientists, mathematicians, 
teachers, and medical doctors. A recent 
Bureau of Labor Statistics survey shows 
that from now to 1970 the expected 
supply of engineers and scientists will fill 
only three quarters of the demand. This 
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leaves a very large gap. The prospect is 
particularly critical for engineers. 

Fortunately the levels where federal 
aid is most necessary are levels where it 
is most politically feasible. My sugges- 
tions will be limited to higher education, 
and to the university level in particular. 

1. Federal research centers, whenever 
possible, should be located near and 
identified with a university. A university, 
with its libraries, colleagues to talk to, 
and graduate students to train, provides 
a uniquely favorable environment for 
such centers. In turn, such centers pro- 
vide additional research opportunities for 
the university's faculty members and 
graduate students. Instead of establish- 
ing a research center in isolation and 
then, perhaps, having to build a new uni- 
versity at the same site, it seems to me 
best to put the center near some univer- 
sity—even if it doesn't happen to be our 
own. 

2. The project system should be con- 
tinued in essentially its present form as 
the major means of supporting the re- 
search and graduate instruction programs 
of universities as well as accomplishing 
the specific research purposes of the 
federal government. If project funds 
double or triple during the decade of the 
sixties, as now seems likely, it will be 
possible and necessary to extend more of 
them beyond the twenty institutions that 
constitute the primary group of federal 
grant universities at the present time. 
Orlans has identified about ten univer- 
sities, mostly “public” ones, which al- 
ready deserve considerably more project 
support on the basis of their existing 
Ph.D. programs. Other universities will 
soon be moving into this group in the 
natural course of events. The project 
system follows established lines of con- 
tact through disciplines and avoids the 
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problems of establishing a new reliance 
on institutional lines of contact. 

The project system has resulted in a 
“highly successful working relationship 
between the government’s need for long- 
and short-term research and the academic 
scientist’s abilities and interests.” 

To the extent that institutional grants 
are given, they should follow the project 
grants, Charles V. Kidd has suggested 
that 25 percent might be given as free 
funds to institutions, as against 75 per- 
cent in project funds. Twenty-five per- 
cent appears to be an adequate figure. 
These institutional grants could best be 
used by the universities for new projects, 
small projects, support of young faculty 
members unknown in Washington, and 
of fields neglected in direct federal grants 
—all on a very flexible basis. Thus the 
universities’ rather different evaluation 
of “merit” could supplement the stan- 
dards for merit of the federal agencies. 
I would hope that the institutional grants 
would be assigned automatically by the 
agencies as some percentage of the proj- 
ect grants which are themselves assigned 
on merit. If “quality must come first,” 
this is the best way to assure it. 

Alvin M. Weinberg has recently made 
the interesting suggestion that the panel 
system of reviewing research proposals 
could be improved as an instrument for 
making scientific judgments by including 
on the panels representatives of related 
fields, as well as representatives of the 
field in question. “I should think that 
advice from panels so constituted,” he 
says, “would be tempered by concern for 
larger issues; in particular the support of 
a proposed research project would be 
viewed from the larger perspective of the 
relevance of that research to the rest of 
science.” The greater impartiality of the 
panels would also be assured. 

Contract and grant overhead should 
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cover reasonable indirect as well as all 
direct costs. 

Federal project funds are increasingly 
being used to bid salaries and allowances 
up and to bid teaching assignments down, 
How much further such competition can 
go without raising grave policy problems 
for the federal agencies is problematical. 
The market is sufficiently active without 
this added inflationary stimulus; and the 
universities are sufficiently in trouble 
with internal inequities and reduction of 
teaching time. 

There is currently arising a three-sided 
competitive struggle for research and 
development work, involving industry, 
the universities, and the government 
itself. The universities should be pre- 
ferred for basic research and for such 
other research as is readily related to 
graduate instruction. 

It is being suggested, and also being 
implemented, that federal grants and 
contracts be channeled increasingly into 
liberal arts colleges to assist faculty re- 
search and the training of outstanding 
undergraduate students. This process can 
easily subvert the colleges from their 
primary obligation and start them on the 
way to becoming quite different types of 
institutions. With a project-by-project 
approach this is almost bound to happen. 
Would it not be well for the governing 
bodies of such colleges to examine the 
implications of this changed role before 
the process of project-by-project trans- 
formation of the nature of the institution 
is begun? If they accept the role they 
should accept it by a conscious policy 
decision. 

3. To aid the teaching function of 
universities during the “deficit years” of 
greatly swollen enrollments just ahead, 
federal agencies should permit, even en- 
courage, postdoctoral fellows and re- 
search professors to teach one-quarter Or 


The Realities of the Federal Grant University 123 


even one-third time at no cost to the 
institution. The present system increases 
the size of the “un-faculty” and widens 
the gap between the researcher and the 
student, Also, the further creation of re- 
search career professorships might well 
be examined. Are they really necessary 
from a research point of view and is it 
really desirable to preclude their occu- 
pants from normal participation in the 
full range of academic life? 

The universities themselves should see 
to it that teaching assistantships are fully 
competitive with research assistantships 
and fellowships. 

4. Federal agencies should provide 
space and equipment for their post- 
doctoral fellows and research career pro- 
fessors and for all contracts and most 
grants without the requirement of match- 
ing funds. It is very difficult to obtain 
space and equipment for these purposes 
from either endowments or state support, 
and also not entirely appropriate. 

5. A National Foundation for Higher 
Education might well be created on the 
model of the National Science Founda- 
tion, It could serve as a focal point for 
the interests of higher education and 
make grants outside the province of the 
National Science Foundation. Such a 
foundation would need to explore care- 
fully the areas where support would be 
most productive, and also the appropriate 
forms of support, as did the National 
Science Foundation with such skill and 
judgment in its fields of interest. Areas 
for possible early consideration, as €x- 
amples, are the creative arts, interna- 
tional studies, and environmental plan- 
ning. Each is at a stage of considerable 
activity; each carries a high degree of 
national interest. Additionally, a Founda- 
tion for Higher Education might well 
undertake the support of great regional 
library resources with union catalogues 


made available to other university and 
college libraries in the region. 

6. A number of other federal pro- 
grams now in effect to aid higher educa- 
tion have generally worked well and 
should be continued. 

The established program of the Fed- 
eral Housing Authority in making loans 
for residence halls, student unions, and 
parking structures should be continued 
and expanded, as should the several pro- 
grams under the National Defense Edu- 
cation Act. These programs are all widely 
dispersed in their efforts, and affect near- 
ly all universities and many colleges. 

Graduate fellowship programs should 
be expanded as there are capable grad- 
uate students to fill them. The availability 
of money does not by itself create a sup- 
ply of competent candidates. At least half 
of the graduate fellowships should be 
transferable on a national basis, and not 
more than half tied to particular institu- 
tions, The practice of the Rockefeller 
Foundation and Woodrow Wilson Foun- 
dation of making an institutional grant to 
cover part of the institutional expenses 
for each scholar might well be more wide- 
ly emulated. 

The great need for curriculum reform 
in many fields, caused by the changing 
content and structure of knowledge grow- 
ing out of research, should be recognized 
by federal agencies. They should support 
the efforts of universities to re-examine 
and improve the teaching in these areas. 
Some support is being given, particularly 
by the National Science Foundation in 
the physical sciences, but unfortunately 
some recent developments run counter to 
this trend. For example, the National In- 
stitutes of Health now cannot support 
any such efforts in the biological sciences 
—an area where they are greatly needed. 

Foreign service projects conducted by 
universities for the federal government 
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appear to be most fruitful if there is a 
major institutional assignment for a sub- 
stantial period of time. Ad hoc projects 
accomplish little for the foreign country 
or for the contracting university. 

7. Medical and dental doctors are in 
short supply and will be in shorter sup- 
ply. Fellowships and facilities for their 
training deserve high federal priority. 

8. A Council of Advisers on Educa- 
tion, as suggested by the American As- 
sembly in 1960, would provide an op- 
portunity for an over-all view of the edu- 
cational system and the educational needs 
of the nation as no single agency can do. 
This would be something like the Presi- 
dent’s Council of Economic Advisers, but 
in the educational field. Education may 
well need a better-coordinated voice 
than it has had, as McGeorge Bundy has 
so eloquently argued, but the federal 
government also may need a more co- 
ordinated ear, 

This council might assist in the prep- 
aration of a manpower budget covering 
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the supply of, and demand for, the skills 
that depend on formal education. Indeed, 
beyond this the nation might benefit 
from an over-all manpower budget, sup- 
plementing its other budgets, for it would 
focus attention on human resources and 
on the importance of developing them. 

The partnership of the federal govern- 
ment with higher education and partic- 
ularly with the federal grant universities 
over the last two decades has been enor- 
mously productive in enlarging the pool 
of scientific ideas and skills. Now we are 
entering a new phase of widening and 
deepening relationships. This new phase 
can carry the American commitment to 
education to new heights of endeavor. It 
can also preserve the traditional freedom 
of higher education from excessive con- 
trol. It can enlarge the horizons of equal- 
ity of opportunity. It can maintain and 
even increase the margin for excellence. 
The challenge is to make certain it does 
all these things. 


Race Relations 


The problem of race relations in the United States may be identified or de- 
fined in a number of ways. For example, it may be viewed as one aspect of a 
far more general tendency for all humans to separate themselves into groups 
in which members are linked to one another by feelings of solidarity and a 
common identity. Such groups, which may vary in size from a single family 
to an entire society, have been labeled as “in-groups” by sociologists. In turn 
there is an almost universal tendency for such groups to develop unfavorable 
prejudices against “out-groups” consisting perhaps of all groups other than 
their own.’ This tendency, which applies to groups of all types, whenever 
they are differentiated by religion, “race,” ethnicity, economic status, or any 
other cultural difference, is also commonly referred to as “ethnocentrism.”* 

Another very general way to define the problem of race relations is in ref- 
erence to relationships between dominant and minority groups in a given 
society, such as the tendency for the majority in many societies to control or 
restrict the behavior of minority groups within these societies in discrimina- 
tory ways. In the case of feudal or colonial societies, a minority group may 
dominate a subjected majority. 

Race relations may also be defined in terms of the most extreme manifesta- 
tions of group prejudice and hostility, that is, racism, caste, and genocide. 

Racism involves the development of a rather extensive ideology centering 
on the assumption of significant biological differences between racial groups. 
Inevitably, racism attributes biological purity and superiority to some groups 
and biological inferiority to others. Racist ideologies generally imply the need 
to keep “superior” and “inferior” groups physically separated en order to pro- 
tect the purity of the “superior” group from “contamination.” When racism 
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comes to dominate a culture, to the extent that it generates a rigid system 
of racial segregation, such a system is commonly referred to by social scien- 
tists as a caste system. A well developed caste system does not permit any 
degree of social equality between the races, nor does it permit economic or 
political equality. In effect, a caste system keeps subjugated racial groups 
“in their place” by an elaborate network of laws, rituals, and customs, usually 
maintained by a constant threat of violence toward those who violate the 
norms of the system. Thus, in a pure caste system, there is no open biological 
mixing of the separate races, and there is no mobility from one racial stratum 
to another, Actually, there have been very few examples of pure caste systems 
in the history of the world—perhaps the Union of South Africa today, Hindu 
dominated India, Nazi Germany, and the southern United States of the re- 
cent past are the closest approximations.* 

Genocide is the most violent and destructive form of racism, It involves 
a systematic effort to exterminate the members of a minority group. The 
racial murder of over six million Jews by the Hitler regime of Nazi Germany 
is the most extreme example of genocide in modern history. Genocide has 
also been proposed as a solution to racial problems by some racial extremists 
in other societies, including the United States and South Africa. Needless to 
say, genocide has been strongly rejected as a solution to race problems by 
most elements of American society. 

Finally, race relations may be described in terms of the responses on the 
part of those groups toward whom prejudice or discriminatory attitudes are 
directed. For example, assimilation, avoidance, submission, accommodation, 
and violent or nonviolent militancy have been identified as among the variety 
of possible responses of a minority group in relation to the dominant majority 
in a given society.* To put it another way, any realistic analysis of intergroup 
relations must take into account the actions and counteractions of all groups 
involved in a system of interaction, Thus problems of race relations in the 

United States are best defined in terms of the attitudes and behavior of both 
the white majority and non-white minorities. 

In the United States, relations between the white Protestant majority and 
racial and nonracial minorities such as American Indians, Negroes, Puerto 
Ricans, Mexicans, Jews, Catholics, Chinese, Japanese-Americans, French- 
Canadians, and almost every other ethnic group have been characterized at 
various times by in-group—out-group hostilities ranging in intensity from 
verbal rejection to systematic discrimination and to overt physical attack and 
violence, including riots, bombings, lynchings, and murders. 

This chapter will focus on problems of Negro-white relations, primarily 
because the Negroes are by far the largest minority group in the United 
States to which the more extreme manifestations of prejudice have been most 

consistently directed. Also, it is the majority-minority group problem which 
has been widely recognized as having the most significant consequences to- 
day for the United States as a whole and about which there is the greatest 
concern and uncertainty with respect to its future implications, However, this 
focus is not intended to minimize the seriousness of problems of other mi- 
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nority groups in the United States but merely represents the practical limita- 
tions of this chapter imposed by time and space. 

Prejudice and hostility directed against the Negro has been a cruel fact 
throughout American history, but this is not to say that its particular manifes- 
tations and intensity have not significantly varied from time to time and from 
region to region, Perhaps the most consistent pattern of race relations in the 
United States was the dual system of racism and caste that dominated the 
deep South during the period beginning roughly in the last decade of the 
nineteenth century and lasting until World War I. Arnold Rose has de- 
scribed this period of Southern history as follows: 


The most important thing about the caste system is that it transformed the 
whole culture of the southern states. It made its mark on every institution, 
whether of whites or Negroes, and it created ran antagonism, and violence 
in the relations between the races. It permeated the conversation, the thought, 
and the literature of the South.* 


It should be made clear that the linkage between racism and caste during 
this period was rather unique, having been duplicated at only several other 
times and places throughout world history. For example, racism taken sep- 
arately had both preceded and followed the period in which the caste system 
dominated the South, Racism in the United States seems to have first ap- 
peared as a rationalization for the maintenance of the slave economy which 
increasingly took hold in the southern states, beginning with the last half 
of the seventeenth century.’ Although slavery was legally abolished follow- 
ing the end of the Civil War, the foundations for a rather extensive racist 
ideology had already been established and soon became the basis for a 
southern “way of life” that greatly transcended the more simple economic 
motivations for the exploitation of Negro labor under the slavery system. It 
seems almost parodoxical that the half century of the closed caste system 
dominated the south only after it could no longer be justified along strict 
economic grounds. f 

For the Negro the worse aspects of the caste system reached their peak 
around 1900. The Negro’s position in the South at that time is further sum- 


marized by Rose: 


It was then that segregation was most complete, violence outside the courts and 
mistreatments within the courts most extreme, the vote for Negroes almost non- 


existent, occupational restrictions most stringent, public facilities least available, 
the minority group most leaderless and voiceless.” 


One important result of these arrangements was that racism, and resulting 
patterns of prejudice and discrimination, were introduced into other regions 
of the United States, where slavery or a racial caste system had never ma- 
terialized. r 

Today various expressions of racism are still commonplace throughout 
the United States, but the full extent of prejudice and discrimination is diffi- 
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cult to measure, since its intensity and content varies so greatly from region 
to region, city to city, group to group, and person to person. Also, many mani- 
festations of prejudice are disguised from direct scrutiny, such as reflected 
in unofficial or clandestine “gentlemen’s agreements” designed to prevent 
Negroes from moving into all-white northern suburban communities, where 
overt public expressions of racial prejudice are not generally condoned. 

Nevertheless, it is obvious that for the last several decades the old caste 
system of the South has been crumbling and that many of the racial barriers 
denying Negroes equal rights and opportunities in other regions are also 
rapidly being torn down. In fact, many of these changes are occurring so 
rapidly that social scientists who study them first-hand have great difficulty 
keeping abreast of current trends and developments. For example, Rose 
has made the following assessment: 


What is the present state of the Negro problem and of civil rights in the United 
States? There is no practical answer to this question because change in the area 
is so rapid that any description no matter how thorough, is out of date by the 
time it is brought into print . . . For the Negro problem, these are unusually 
crowded times.’ 


For the most part the changes that have recently been taking place reflect 
governmental actions, either through the passage of new legislation, or ad- 
ministrative and judicial interpretation of existing laws.” Some of the most 
far-reaching governmental actions have been at the federal level, including 
civil rights laws passed by congress in 1957, 1960, 1964, and 1965, At the 
time of this writing recommendations for still further civil rights legislation 
had been received by Congress, including a proposal for an enforceable 
ban on discrimination in the sale or rental of private housing. Supreme Court 
decisions invalidating segregated public schools and public accommodations 
were equally significant, as were presidential orders banning discrimination 
in federal employment and in the armed services, in private firms working 
under contract for the federal government, in government-guaranteed hous- 
ing loans, and almost all other activities of the executive branch of the federal 
government. 

At the state level, legislative actions aimed at improving the legal rights 
of minority groups passed over the fifteen-year period immediately follow- 
ing World War II have been summarized by Earl Raab: 


Twenty-one states passed enforceable laws prohibiting discrimination in public 
and private employment. . . . In the same period, sixteen states enacted a prohi- 
bition of one kind or another against discrimination in housing. At each state 
legislative session these housing laws are generally broadened, as are the sanc- 
tions against discrimination in public accommodations, on the books of twenty- 
seven states. At least eight states created over-all commissions against discrim- 
ination to enforce these networks of law, thus establishing themselves as active 
partisans against inequality based on racial, religious, or ethnic identity.'° 


Most of the recent changes that have taken place have meant positive s0- 
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cial, political, and economic gains for the Negro minority. Also, some measur- 
able differentials between Negroes and whites reflecting past restrictions im- 
posed by racial discrimination are beginning to diminish, such as differences 
in life expectancy, income, education, occupation, and political participa- 
tion. 

What seems to have brought these recent changes about? There are many 
factors which have been influential, although it is difficult to assess the rela- 
tive importance of each of these taken separately. One set of factors has 
to do with the growing affluence of the American economy as a whole, the 
migration of southern Negroes to “booming” northern and western indus- 
trial areas, and the gradual industrialization of some southern communities. 
All of these developments have led to some upgrading of the employment 
and economic status of the Negro, and have reduced the important tradi- 
tional forms of economic exploitation and competition as rationales for racial 
discrimination.” 

‘A second set of factors producing positive change has had to do with the 
shifting beliefs and values of the dominant majority. Rising levels of public 
education have probably produced greater tolerance for cultural diversity, 
and, to a certain extent, have exposed the fallacies and logical inconsistencies 
of many racist beliefs. Widespread public exposure to many of the worse 
features of racial discrimination through the mass media coverage of racial 
intimidation and violence—racial murders, bombings, beatings, and the 
brutal misuse of police power against Negroes in some communities—has 
led to a growing consensus that the civil rights of Negroes have in fact been 
badly abused. The unjust and unequal treatment of Negroes in many 
areas became a widely exposed fact that no longer could be denied by re- 
sponsible citizens. Perhaps another characteristic reaction-sympathy for the 
“underdog”—has come into play as a result of greater public awareness of 


racial injustice. hh 
An increasingly cosmopolitan and internationalistic outlook by many Amer- 
hanging value system. The 


icans has also been a significant aspect of our changing 1 
struggle against totalitarianism and Nazi racism, beginning with World War 
II, forced Americans to view their own racial values in a more critical light. 
Americans have traveled abroad more extensively than ever before during 
and after World War II, and the exposure to multiracial societies, to societies 
in which whites are an insignificant minority, and to negative reactions to 
American racial practices by peoples in many areas of the world have caused 
us to seriously challenge our own racial practices. Competition with the 
Soviet Union and other Communist countries for the allegiance and support 
of many neutral nations in the continuing cold war has produced a desire 


to “mend” our own racial “fences” at home. Growing presidential and con- 


gressional concern, involvement, and leadership have also probably been 
significant factors in changing racial attitudes. 
Social scientists and other social critics have contributed most to a change 


in racial attitudes by pointing out the various costs associated with main- 


taining racial discrimination. For example, the President’s Council of Eco- 
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nomic Advisors estimates that unused Negro talent costs the nation over 17 
billion dollars a year, while the cost of relief and welfare services, and other 
indirect costs, are more than double this figure’? Racial antagonisms have 
been politically costly, according to social scientists, because they divert at- 
tention from other important social problems and often block their solutions. 
Thus, social scientists point to the ways in which racial controversies block 
efforts to improve education, to reduce poverty, to eliminate slums and 
urban congestion, and so on. Due to past racial practices the South in par- 
ticular has suffered economically, politically, and socially as compared to 
other parts of the country. Racial tensions and race riots cost millions of 
dollars in property damage, as well as the added costs of police protection 
during periods when racial tensions are high. Some of the major contributions 
by social scientists have been to identify the severe psychic and emotional 
costs of racial discrimination to whites as well as Negroes. For example, it 
was the Swedish social scientist Gunnar Myrdal who identified racism as 
“the white man’s problem” by exposing the widespread guilt and internal 
personal conflicts associated with the mistreatment of minorities in Amer- 
ica." 

Perhaps the most significant source of changing race relations in the United 
States has been the rising aspirations of Negro groups and their rapidly grow- 
ing demands for equal rights and opportunities in all areas of American life. 
Negroes, with the support and direct participation of some whites, have 
created a growing number of protest groups and have collectively engaged 
in direct political action to secure their civil rights. To these ends the civil 
rights movement has been largely successful and may be said to be among 
the most significant social revolutions in recent American history. It now ap- 
pears that for the first time the Negro population has become a potent force 
in American political life at the national, state, and local levels, and that many 
politicians and lawmakers at all levels of government have become increas- 
ingly responsive to Negro demands, as evidenced earlier in this chapter. As 
a result these victories have led to increased dignity and self-respect within 
Negro groups, as well as to rising hopes for still further gains in the near fu- 
ture. Also, “gradualism,” which was primarily a white response to Negro 
demands and expectations, has given way to a more urgent desire to solve 
remaining racial problems on the part of many whites as well as Negroes. 

But at the time of this writing the problems of race relations in the United 
States have been by no means completely solved. There are many pockets 
of resistance to Negro gains in many segments of the white community, in 
both the North and South, and there still exist extremist groups, such as the 
Ku Klux Klan, willing to exploit white fears and resentments in this still 
sensitive area. Recent elections seem to indicate that die-hard segregationist 
politicians have not lost favor in some states of the deep South and have 
been able to maintain their influence in spite of some Negro efforts to use 
their increased voting power to bring about political change. In the North 

residential segregation and de facto school segregation still serve as major 
barriers to full equality for Negroes, and feelings of despair, apathy, or bit- 
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terness and resentment still afflict many Negroes caught in the poverty of 
the racial ghettoes in most large American cities. It has been estimated that 
residential segregation in many northern metropolitan areas has actually in- 
creased rather than decreased during the past two decades, as Negroes con- 
tinue to fill the central cities and as whites continue to flee from the central 
cities to all-white suburban enclaves. This condition is a source of continuous 
tension between whites and Negroes, and the resulting potentialities for 
further riots and violence generated by this condition has been referred to 
by some observers as “social dynamite.” 

In addition, there is growing awareness that within many Negro com- 
munities discrimination and the “culture” of poverty have effectively de- 
stroyed the incentives among many members for acquiring the skills, knowl- 
edge, and attitudes necessary to take advantage of the opportunities for edu- 
cational and occupational advancement increasingly available to Negroes. 
Many such Negroes have become cynical and disillusioned by past efforts 
of middle-class liberal outsiders from various “helping” agencies to modify 
their behavior, especially when these fragmentary efforts did not sufficiently 
alter the social and economic restrictions imposed by the larger society. Also, 
when many responsible whites and Negroes attempt to socially interact in 
today’s rapidly shifting racial climate, there is still a great deal of mutual 
uncertainty, distrust, and suspicion in these relationships. As Arnold Rose 
concludes: 


Members of racial minorities and of the white majority do not know how to asso- 
ciate with each other; they are excessively formal and sensitive in interpersonal 
relations.” 


These are some of the unsolved problems of race relations in the United 
States. There is no assurance that these problems will be satisfactorily re- 
solved without greater effort and willingness than has been demonstrated so 
far on the part of both whites and Negroes to modify customary attitudes 
and relationships. However, the social problem of race relations in the United 
States would probably be one of the least costly to solve, if it were desired 
by the large majority of our citizens. 


IMPROVING RACE RELATIONS 


In comparison to the strategic social and political roles played by militant 
student activists in many societies throughout the world, students in the 
United States have been relatively acquiescent and detached from the larger 
stream of events outside the university community. Until very recently this 
would have applied to Negro college students in America as well. However, 
the sit-ins and other civil rights demonstrations originating in southern Negro 
colleges in the 1950s marked the beginning of the current large-scale civil 
rights movement, in which Negro college students have played a dominant 
role. In fact, it can reasonably be speculated that without direct student 
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participation, the Negro civil rights movement would not have been nearly 
as successful as it has been so far. The student demonstrations set the pace 
and pattern for much that followed, and the techniques of civil protest that 
were utilized have been widely emulated by both white and Negro student 
protest groups throughout the country. Student demonstrations are now com- 
monplace in the United States with respect to a wide variety of issues, going 
well beyond race relations and civil rights, but so far it is doubtful that any 
of these have had the same moral, social, and political impact as the student 
sit-ins, marches, and other Negro student demonstrations in the South during 
the late 1950s and early 1960s. At the time of this writing, many of the lead- 
ers of these earlier student movements have shifted their tactics, interests, 
and affiliations, and it is difficult to predict whether civil rights demonstra- 
tions, as such, will have as much significance in the future as they have had in 
the past. In the first reading, Charles U. Smith, Chairman of the Sociology 
Department at Florida A. & M. University, analyses some of the important 
changes that have occurred in southern Negro colleges as a result of student 
participation in the civil rights movement. 

Morton Grodzins in the second reading has reviewed the process of resi- 
dential segregation in the largest metropolitan areas in the United States, 
and has concluded that the dominant pattern is one of segregated Negro 
ghettoes or slums in the inner areas, surrounded by white suburbs from 
which Negroes are largely excluded. Grodzins views this pattern as negative 
and fraught with many evils with respect to its social, economic, and politi- 
cal consequences. He offers several ways of reducing residential segrega- 
tion, including controlled migration of Negroes into white neighborhoods, 
returning white populations to central cities, the suburbanization of Negroes, 
and moving Negroes out of the big cities into smaller cities, where they are 
now underrepresented. However, Grodzins does not sufficiently iaentify the 
mechanisms through which such a massive redistribution of both the white 
and Negro populations can be accomplished, nor does he suggest specific 
ways in which much expected bitter opposition to such measures can be 
placated. It may be that the only agency powerful enough to bring such 
changes about, at this time, is the federal government, perhaps through the 
passage of vigorous and enforceable legislation outlawing racial discrimina- 
tion in the sale or rental of all residential housing. Such legislation has been 
recommended to congress by President Johnson (early 1966); at this date, 
however, its passage seems highly improbable. But despite difficulties and 
uncertainties, according to Grodzins, the stakes are high, and all efforts are 
justified. 

When racial tensions are high, the potentialities for riots and other forms 
of racial violence are greatly intensified. The losses in lives and property 
growing out of race riots are especially tragic when, as often is the case, such 
disturbances do not produce any significant improvements in the prevailing 
race relations in a given community. There are a variety of ways in which a 
community may seek to avoid riots and violence, many of which are based 
on developing and/or maintaining meaningful lines of communication be- 
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tween aggravated groups, and on developing mutually acceptable mecha- 
nisms for arbitrating intergroup differences and reducing tensions. A local 
community relations or human rights commission is one example of this kind 
of approach, and it is an approach that has recently been adapted in many 
communities across the country in anticipation of heightening racial tensions. 
In the third reading, Alexander F. Miller, national community relations direc- 
tor of the Anti-Defamation League of B'nai B'rith and chairman of the New 
Rochelle (New York) Human Rights Commission, describes how potential 
racial violence was recently averted in New Rochelle through the interven- 
tion of the Human Rights Commission. While such an approach cannot pos- 
sibly solve all of the short- and long-run racial problems of a community, as 
Mr. Miller readily acknowledges in his article, it may at best sufficiently re- 
duce racial tensions to the point that more lasting solutions can be worked out. 

Charles E. Silberman in the fourth reading presents two highly related 
strategies for bringing the Negro into the mainstream of American life. The 
first approach can be summarized rather simply as one of Negro “self help.” 
This strategy calls for the creation of militant Negro “community action” 
organizations in Negro communities, which in Silberman’s terms would throw 
off the shackles of white “welfare colonialism” that has for too long kept the 
Negro in a state of “humiliating dependency” in the large urban ghettoes. 
The second approach calls for the intervention of militant white community 
organizers, such as represented by Saul Alinsky and his Industrial Areas 
Foundation, as catalysts for militant Negro “self-help” programs. Both of 
these approaches are illustrated in Silberman’s brief discussion of The Wood- 
lawn Organization of Chicago, created in 1960.'* Elsewhere, Silberman de- 
scribes The Woodlawn Organization as “the most important and the most 
impressive experiment affecting Negroes anywhere in the United States.”** 
Naturally, any militant social action in the United States is bound to be 
controversial; The Woodlawn Organization and Alinsky’s militant tactics are 
certainly no exceptions. The issue yet to be resolved is whether the results are 
worth the many dangers and risks that even Alinsky freely admits are inherent 
in his methods. 

The major components of the legal approach (legislative, administrative, 
judicial) to insuring equal rights for all citizens of the United States, regard- 
less of race, ethnicity, or religion, have been discussed earlier in this chapter, 
and space does not allow us to review them all in detail here. However, one 
of the most significant single applications of the judicial approach in recent 
years was the United States Supreme Court’s 1954 ruling in the Brown v. 
Board of Education case, which declared that racially segregated educational 
facilities are inherently unequal. In this case the court ruled that the states 
must end compulsory racial segregation in the public schools “with all 
deliberate speed.” Reading 5 is an evaluation of the impact this ruling has 
had on school segregation through 1965. The author, Irwin Knoll, concludes 
that the results so far have been substantial, but that complete school desegre- 
gation is far from having been achieved in either the North or the South. 
Knoll also reviews more recent Supreme Court decisions that have served to 
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step up the pace of desegregation, as well as some of the forces that continue 
to block the Supreme Court’s intent in Brown v. Board of Education. 
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THE SIT-INS AND 


THE NEW NEGRO STUDENT 


Charles U. Smith 


During the late 1950's and the beginning 
of the 1960’s college students throughout 
the United States began to take an active 
interest in the affairs of the nation and 
the world. This was in marked contrast 
to their behavior in the preceding decade 
when they were more quiescent and non- 
chalant, That Negro college students be- 
came more active in community and 
national affairs in this same period has 
been viewed with alarm and surprise by 
much of the white South, These South- 
erners regard this activity on the part of 
Negro students as an unexpected break 
with traditional patterns of “good racial 
relations.” 

It is eminently clear that the Negro 
college student has made a clean break 
with his erstwhile isolated and disasso- 
ciated role in the community. This is 


especially true with regard to civil rights 
militancy. The sit-in demonstrations 
which have been carried on largely by 
Negro college students seem to have re- 
sulted from a variety of circumstances 
which have contributed to their changed 
self-image. Such circumstances include 
international developments, court deci- 
sions, fortuitous events and the general 
process of social change. These factors 
produced an awareness of and dissatis- 
faction with their previous role and status, 
and a revision of self-estimates by Negro 
college students. 

Within the context of a local commu- 
nity and a single Negro college student 
body this paper seeks to examine and 
interpret the events and the process 
through which this new self-image devel- 
oped. Specifically, this is an evaluation 


From Journal of Intergroup Relations (Summer 1961). Reprinted by permission of the author. 


136 Race Relations 


of occurences among the Florida Agricul- 
tural and Mechanical University student 
body which may be somewhat illustra- 
tive of developments elsewhere, 


CONTRIBUTING FACTORS 


One of the most important elements 
in the rise of civil rights militancy among 
Negro college students was that of time. 
In order to understand this “timeliness,” 
one must recognize first that almost six 
years had elapsed since the United States 
Supreme Court had ruled that public 
education must be desegregated and dur- 
ing that time the “hard core” Southern 
states with the greatest amount of segre- 
gation were still virtually unaffected by 
the ruling, 

Secondly, by this time the Negro was 
able to appreciate the full significance of 
the interposition declarations, pupil as- 
signment laws, residential requirements, 
achievement score requirements, health 
requirements, school closings, and mas- 
sive resistance techniques which have 
effectively kept segregation despite the 
Court's ruling. 

A third reason that the sit-in demon- 
strations appealed to Negro college stu- 
dents was the fact that throughout the 
struggle for civil rights for the Negro, the 
Negro college student, unable to vote be- 
cause of age and residence requirements, 
had never been able to find a satisfactory 
role to play in the contemporary struggle. 

A fourth reason that these recent efforts 
were so timely is that they paralleled the 
nationalistic struggles of native Africans 
and the rebellion of non-white peoples 
throughout the world against the domina- 
tion of white nations and groups. 

Fifth, even though the ruling of the 
Supreme Court in the Brown case had 

been largely ignored throughout the 


South there was the prevailing sentiment 
among Negroes that the salutary effects 
of that decision as well as a number of 
others regarding property, transportation, 
recreational facilities, interstate com- 
merce, housing, employment and educa- 
tion provided a climate in this nation and 
abroad wherein nonviolent pressure for 
more extensive civil rights would result 
in the successful achievements of their 
goals, 

Sixth, and finally, efforts to interest 
the Negro student in the struggle for 
greater civil rights came at a time when, 
because of radio, television, and other 
communications media, changing educa- 
tional philosophies and higher education- 
al attainments, and certain fortuitous 
events, the Negro college student was 
beginning to develop a new conception 
of himself as a significant element in the 
population of America, 


SELF-IMAGE 


This “new conception of self” was 
especially significant in the activity of the 
students at Florida A and M University 
largely because of two precedent events 
that helped to crystallize these students’ 
awareness and understanding of the kind 
of impact that they could have on local, 
state and national affairs, 

Generally, the Negro college student 
had historically led a relatively sheltered 
life on the fringes of the white commu- 
nity. This sheltered existence had been 
tacitly forced upon the Negro college 
student because of segregation and partly 
because of the historical necessity for pre- 
serving racial “peace” and “good racial 
relations” by Negro college administra- 
tors seeking increased budgets, endow- 
ments and appropriations from wealthy 
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white private benefactors and white state 
legislators. As a result of this situation 
the Negro college became a world unto 
itself with its own movie theater, recrea- 
tional world, eating places, educational 
philosophy, and accommodating pater- 
nalism. In such a setting the Negro col- 
lege student received little encourage- 
ment to enter into the affairs of the larger 
community as a private citizen, college 
student, and certainly as a militant ex- 
ponent of civil rights. 

It is reasonably safe to say that this 
isolated and patronizing world of the 
Negro college student received its great- 
est initial impetus from Booker T. Wash- 
ington’s. famous Atlanta Exposition 
speech of 1895 and existed without seri- 
ous challenge until World War II. One 
can hardly blame Washington for such a 
philosophy since it is quite likely that his 
time dictated such a procedure, if Negro 
college education was to survive at all. 
And itis certainly true that college educa- 
tors since Washington found it the better 
expedient to continue along this line 
while hoping to advance the level of the 
Negro college as an institution of higher 
learning. Whatever the reasons for the 
establishment of the tradition of “shelter- 
ing” and isolation of the Negro college; 
and regardless of how justifiable such a 
practice may have been in the past, it is 
eminently clear that the Negro college 
student of today feels that this is a tradi- 
tion that is not worthy of continuance 
and is obviously willing to work actively 
for its termination. 


BUS BOYCOTT 


The first concrete indication of change 
in “conception of self” on the part of the 
Florida A and M University student 
body came not immediately after the 
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Supreme Court decision of 1954, but two 
years later in 1956, when two hot and 
tired coeds sat next to a white woman on 
a crowded city bus, From this unplanned 
and fortuitous event arose the Tallahassee 
Bus Protest which had vast implications 
in changing the role of the Florida A and 
M University student body. 

Through mass meetings and other 
demonstrations the FAMU student body 
was able to influence the majority of the 
Negro community of Tallahassee to boy- 
cott the city bus service for several 
months. They found that the adult mem- 
bers of the Negro community would 
listen to their ideas and cooperate with 
their efforts. They discovered that the 
state, local, and national press and other 
communications media were interested 
in what was going on in Tallahassee. 
They soon learned that although the 
white community disapproved of their 
actions and were angered and irritated 
by the protest and boycott, little, if any 
direct action of a punitive nature could 
be taken against them. They found also 
that college students enjoyed a kind of 
freedom from reprisal and a tolerance 
that was not shared by the non-student, 
adult citizens of the community, Thus 
began the emergence of the “new con- 
ception.” 

During and after the Bus Protest the 
FAMU students began to take more 
active roles in the affairs of the Tallahas- 
see community and the State of Florida. 
The campus chapter of the NAACP 
became more active, and students began 
to work actively in efforts to get more 
Negroes registered to vote. More students 
began to attend the churches in the com- 
munity and to attend off-campus lectures, 
forums, and discussion groups. In gen- 
eral, it appeared that there was greater 
concern about non-campus activities and 
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problems on the part of the student 
body than there had ever been before. 


A “CAUSE CELEBRE" 


Three years later, in the spring of 
1959, another event, fortuitous in nature, 
served to bolster even more the changed 
conception of the students’ role and 
status. On May 1, 1959 a FAMU coed 
was taken at gun point from her escort 
after a dance, by four white youths, each 
of whom proceeded to rape her. These 
four youths were apprehended the same 
night and confessions were obtained in 
less than six hours. Immediately upon 
learning of the situation the FAMU stu- 
dents held a mass meeting and vowed to 
see that justice was done. They discon- 
tinued attending classes for one day and 
used the time in speech-making and 
singing, and rallying more and more of 
the students, as well as townspeople, to 
support them in their demands for speedy 
and total justice for the crime. National 
wire services, representatives of television 
networks, local, state, and national, and 
international newsmen quickly gathered 
on the scene. The student leaders com- 
municated by telephone, telegraph and 
cablegram with such faraway places as 
San Francisco, California, New York, 
Paris, France. 

Because of their activity the rape of a 
Negro girl, historically commonplace in 
the South, became a local, state, national, 
international cause celebre. Subsequent- 
ly, at the trial, news representatives were 
on hand to provide coverage from places 
as far away as New York and London. In 
a sense, the thorough prosecution and 
ultimate conviction of the four youths 
with life sentences was anticlimactic for 
a group of students who were now firmly 
convinced that their actions could in- 
fluence public opinion and behavior on 


a local, state, national and international 
level. 

With the prosecution of the rape case 
it appears that the break with the his- 
torical tradition of isolation from affairs 
of the larger community was complete. 
No longer was the FAMU student body 
a group of academic nonentities patient- 
ly and lackadaisically going about the 
business of reading, writing, and figuring. 
Now they were a group with status, 
prestige, fame, and a reputation for social 
and civic action to maintain. These stu- 
dents had found a place in the sun that 
was on a par with the performance of 
the numerous championship athletic 
teams and excellent musicians for which 
Florida A and M University had long 
been noted, To the proud traditions of 
athletic prowess and musical virtuosity 
was now added another—racial militancy. 

Thus, by the time the sit-in demonstra- 
tions began in Greensboro in 1959 the 
FAMU student body were emotionally 
and spiritually prepared to enter into any 
legitimate fray on behalf of the rights of 
Negroes and it was only incidental to this 
preparedness that CORE organized a 
chapter in Tallahassee in the Fall of 1959. 
This writer is firmly convinced that even 
without the support of CORE it would 
only have been a matter of time until 
members of the FAMU student body 
started their own demonstrations. 

In the interest of accuracy it must be 
pointed out that not all of the FAMU 
student body participated in or actively 
supported the Bus Protest, the rape dem- 
onstrations or the sit-ins. A sizable portion 
of the group went about the normal and 
routine business of campus and college 
life during these incidents. There is no 
doubt, however, that a majority of the 
student body supported these activities 
morally, financially, or by direct par- 
ticipation. 
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OTHER INFLUENCES 


While the activities described above 
seemed to have contributed to the 
preparedness and willingness of the 
FAMU students to engage in civil rights 
movements, at least four other factors 
are presently contributing to this “readi- 
ness” and “preparedness” and in the pres- 
ent view, will operate to maintain this 
psychological state for some time in the 
future. 

First, there is the fact that Dr, Martin 
Luther King and his organization devoted 
to leadership in non-violent resistance 
(The Southern Christian Leadership 
Conference) has enormous influence on 
Negro youth. Ever since the Montgomery 
boycott Doctor King has been the effec- 
tive spiritual leader of the non-violent 
movement throughout the South (and 
perhaps the North). He is particularly 
well-suited to appeal to the present-day 
Negro college student. He is highly 
trained academically; beyond reproach 
morally; superb oratorically; youthful, 
determined, and equally at home with 
the educated and non-educated. 

The Southern Christian Leadership 
Conference is one of the chief exponents 
of the passive resistance technique and 
conducts workshops and institutes to 
train persons for this type of activity. As 
stated above this technique provides a 
kind of outlet for college students to the 
civil rights arena which is especially ap- 
pealing, in the absence of the ballot and 
financial resources. 

Second, the activities of students 
abroad and the general struggles of non- 
white peoples in Africa and Asia, though 
not so significant in the early phases of 
activity by the FAMU students, will un- 
doubtedly operate to maintain their in- 
terest in minority disprivileges. The de- 
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position of Syngman Rhee largely be- 
cause of student demonstrations and 
protests will effectively mobilize more and 
more students at FAMU to the cause of 
civil rights as well as other students 
throughout the nation. 

Third, the sit-in demonstrations have 
attracted the attention and sympathy of 
white students, both north and south 
and will certainly cause the FAMU stu- 
dents as well as Negro college protesters 
everywhere to feel that their cause is just 
and that they will continue to get moral 
and financial support from these sym- 
pathetic groups. 

Fourth, the belief in the justness of their 
cause has been and will be reinforced by 
the public pronouncement of Florida’s 
Ex-Governor Leroy Collins that while he 
deplored the demonstrations he felt that 
the students were morally right in their 
demand for lunch counter service. It is 
also significant that at least one other 
public figure in the state has indicated 
that he agrees with Collins. 

Fifth, while somewhat difficult to 
isolate objectively, this observer feels 
that an element of competition between 
Negro colleges has become a part of the 
civil rights struggle as participated in by 
Negro collegians. A and T College in 
Greensboro, North Carolina; Southern 
University in Baton Rouge, Louisiana; 
Bethune-Cookman College in Daytona 
Beach, Florida; Florida Normal College 
in St. Augustine, Florida; Morris Brown 
College; Morehouse College; Clark Col- 
lege of Atlanta; Tennessee State Univer- 
sity and Fisk University in Nashville, 
Tennessee; as well as others, are all col- 
leges and universities that engage one 
another in various kinds of athletic, 
musical, dramatic, academic, scholastic 
contests. It now appears that some of this 
spirit of competition has found its way 
into the civil rights arena and no college 
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or university wants to be left behind or 
be found wanting in this kind of courage 
and conviction. 

As the expression “nigger-lover” is an 
effective deterrent to sympathetic iden- 
tification with the problems of Negroes 
among whites, so the expression “hand- 
kerchief-head” is used among present- 
day Negro students to refer to those who 
are afraid and unwilling to join the battle 
for greater civil rights; and is an epithet 
so powerful that students will go to al- 
most any lengths to avoid its application 
to them individually or collectively. 


DEPTH OF FEELING 


Some degree of appreciation of the 
depth of feeling regarding the civil rights 
struggle and passive resistance that exists 
among many of the FAMU students may 
be obtained by recognizing that five stu- 
dents, convicted on various charges after 
the Tallahassee sit-ins, elected to serve 
the sixty-day sentences rather than pay 
fines of $300 each. While in serving their 
sentences the male students were re- 
quired to work on the streets of Tallahas- 
see and the female students did cleaning 
and other menial chores at the jail and 
in other public buildings, F urthermore, 
because the jail sentences caused them to 
miss so many classes at the University 
they had to withdraw from school, there- 
by losing an entire semesters work. 
Admittedly, this complete adoption of 
the passive resistance ideal is not typical 


of the entire student body but it is plainly 
evident that enough of the students share 
this feeling to the degree that they are 
willing to support militant activity when 
called upon. 

Uninformed persons have raised the 
cry that “outside agitators” have sparked 
the sit-in demonstrations in Tallahassee. 
The facts simply do not validate this 
claim. Over ninety-five per cent of the 
entire student body at FAMU is from 
Florida, including the student body 
president and the great majority of the 
members of the Student Government As- 
sociation. All six of the students convicted 
and who served the jail sentences were 
native Floridians. Adult, non-student 
participation in Tallahassee has been 
largely confined to arranging bail bonds 
and assisting with the procurement of 
legal counsel for the students, 

However difficult the realization may 
be, the hard fact is that from the student 
body at FAMU are slowly but surely 
emerging representatives of a “new 
Negro,” with attitudes and behaviors 
completely alien to tradition; a “new 
Negro” who is able to develop his own 
leadership and conviction, This “new 
Negro” is baffling and irritating to much 
of the white community; and the lengths 
to which he is prepared to go—though 
they may be admired and respected—are 
not fully understood by members of the 
Negro community who have lived so long 
with Plessy vs Ferguson. 
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THE METROPOLITAN AREA 
AS A RACIAL PROBLEM 


Morton Grodzins 


Almost nothing is being done today to 
meet what is likely to be the nation’s most 
pressing social problem tomorrow. The 
problem can be simply stated in all its 
bleakness: many central cities of the 
great metropolitan areas of the United 
States are fast becoming lower class, 
largely Negro slums. 

If racial separation and segregation 
lead to evil consequences, the cure is 
obvious; the separation should be ended. 
For no problem is a solution more easily 
stated: white populations should be 
brought back into the central cities, and 
Negroes should be allowed to choose 
freely where they want to live in all areas 
of central cities and suburbs alike. No 
solution is more difficult to implement. 

Racial exclusiveness may be conceived 
as an “American dilemma” in moral 
terms, or a Marxian problem of class 
antagonisms, or a Freudian expression of 
instinctual attractions and cultural 
taboos. From these perspectives the 
“tace problem” may be solved, if at all, 
only through the slow marches of gradual 
social change. Neither laws, nor adult 
education, nor ad hoc institutional pro- 
grams can be decisive. 

It can certainly be assumed that for a 
long time for some people in some places 
no program of residential integration will 
be palatable or acceptable. Yet it is also 


true that people are not frozen in antag- 
onistic attitudes, that change is possible, 
and that the change can best be achieved 
by actual successful experiences in inter- 
racial living. Most importantly, plans can 
be built upon the great diversity of out- 
look and attitude among the urban pop- 
ulations of mid-century America. 

The most important general step to be 
taken is to remove the restrictions on 
where Negroes may live. This is, in the 
first place, an act of simple justice. Of 
greater relevance here, if non-whites 
possessed genuine residential mobility, it 
would go a long way toward eliminating 
the great social costs of the present pop- 
ulation distribution. From free move- 
ment, it follows that (1) there would be 
less overcrowding in Negro areas; (2) 
there would be fewer and smaller all- 
Negro neighborhoods; and (3) individual 
Negroes would self-selectively distribute 
themselves, as white populations do, 
among neighborhoods whose social char- 
acteristics are roughly homogeneous and 
roughly similar to their own. 

It should not be supposed that the 
removal of restrictions would end Negro 
residential concentrations. Income fac- 
tors alone will confine many Negroes to 
the least desirable residential areas for a 
long time to come. Considerations of 
sociability are also an important concen- 
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trating factor. Investments in businesses 
and living quarters will keep even many 
of those who can afford to move as resi- 
dents of all-Negro areas. Yet many 
Negroes now live in Negro neighbor- 
hoods simply because they have no other 
place to go. With the occupational up- 
grading and increased income that 
Negroes are achieving in ever-growing 
numbers, there is no doubt that freedom 
to choose residences would result in a 
scattering of Negro families throughout 
the entire urban area, 

That many Negroes would continue to 
reside in areas of all-Negro concentration, 
even under circumstances that permit 
dispersion, would, in fact, make easier 
the dispersion process, Only a limited 
number of non-whites can afford, and 
wish, to move to white neighborhoods. 
This means that there could be a rela- 
tively complete dispersion of those so in- 
clined, without their number becoming 
large in any single neighborhood, 

The case of non-discrimination housing 
laws can best be argued in these terms. 
Such laws would allow the widespread 
dispersion of non-whites, Given the limit- 
ed number of non-whites who would 
choose in the foreseeable future to take 
advantage of such laws, their main im- 
pact would be in preventing the kinds of 
concentration that frequently turn pres- 
ent “open occupancy” communities into 
crowded all-Negro slums. 

Non-discriminatory laws, however, can 
do more harm than good unless they are 
enacted in large jurisdictions. The 
smallest effective area is probably a very 
large city. In smaller areas their effect 
might be to create the flight of white resi- 
dents to “lily-white” jurisdictions, The 
full effect of non-discriminatory laws can 
be felt only if, in a given region, there 
are no such areas to which to flee. Even 
under this circumstance, laws against 


discrimination may produce a scattering 
of all-Negro residential pockets rather 
than genuine dispersions unless attempts 
are made to prevent the concentration of 
Negroes in any given neighborhood, 

Panic flights of old-resident whites at 
the appearance of one or a few new- 
resident Negro families will be dis- 
couraged if the old residents know that, 
no matter where they move, a similar 
development might take place. The new 
residents in most cases will seek to avoid 
another all-Negro neighborhood. The 
interests of old and new residents become 
congruent on the points of maintaining 
neighborhood standards and mixed, 
rather than all-Negro, occupancy. Other 
less happy outcomes are of course pos- 
sible, But non-discrimination laws, where 
combined with a sensitivity to the impor- 
tance of not crowding Negroes into any 
single area, provide opportunities for giv- 
ing Negroes the free residential choice 
they should have while simultaneously 
producing minimum disturbance in exist- 
ing communities, 


CONTROLLED MIGRATION 


The case for non-discriminating laws 
thus rests largely on the point that they 
would filter non-whites in relatively small 
numbers to white communities, Laws of 
this sort are difficult to enforce, (How 
does one prove discrimination if a seller 
decides not to sell?) 

Population groups are infinitely facile 
in frustrating unpopular laws, Public 
acceptance is necessary if interracial liv- 
ing is to be made possible. 

The tipping phenomenon has meant 
that interracial communities in the 
United States (outside some slum areas) 
exist only where there also exist limits on 
the influx of non-whites, In the usual case, 
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these limits have been economic in 
nature. Thus the Kenwood region of 
Chicago is a truly interracial one. Homes 
in this neighborhood are large and ex- 
pensive to maintain, and municipal hous- 
ing codes are rigidly enforced. Pure eco- 
nomic pressures, combined with commu- 
nity acceptance of those Negroes who 
can afford to live there, have produced 
an upper-middle class interracial neigh- 
borhood, 

In other cases, control of in-migration 
has been consciously contrived. The 
developers of the Philadelphia suburbs 
of Concord Park and Greenbelt Knoll 
have announced their intention of main- 
taining a white-Negro ratio of 55-45. 
Prospective purchasers place their names 
on a waiting list, and a purchase is made 
possible only if it maintains the desired 
racial distribution. 

It is doubtful that many population 
groups, other than confirmed, egalitarian 
Quakers, would accept a ratio of Negroes 
at this high a point. On the other hand, 
Negro political leaders in the large cities 
could probably not remain political 
leaders if they were willing to accept con- 
trolled interracialism, set at a ratio that 
most whites would accept. 

Nevertheless, experimentation with 
various systems of controlled migration 
is highly desirable. The tip-point phenom- 
enon is so universal that it constitutes 
strong evidence in favor of control, With- 
out control there has been a total failure 
to achieve interracial communities in- 
volving substantial numbers of Negroes 
anywhere in the great urban areas of 
America, Where controlled migration has 
been achieved, so has interracial living. 

Many methods can be found to imple- 
ment a controlled migration. A free real 
estate market, accompanied by enforced, 
adequate housing codes, is the preferred 
mechanism, The direct rationing of sales, 
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as in the Philadelphia suburbs, is possible 
in a number of different forms, Commu- 
nity organizations of all types, including 
church groups, can be mobilized. Infor- 
mal pressures upon real estate operators 
and mortgagers can be effective. The 
private, if not public, support of Negro 
leaders for controlled migration can be 
achieved, At Concord Park and Green- 
belt Knoll, the builders found no opposi- 
tion from Negroes to a balanced commu- 
nity pattern, once it was explained that 
the larger goal was to break down racial 
segregation. Many Negroes will support 
policies aimed at avoiding all-Negro 
communities if alternative housing oppor- 
tunities are available. 

The moral problem is not an easy one. 
It is the problem of placing limits upon 
Negro in-migration to particular urban 
and suburban areas. It means fostering a 
smaller discrimination in favor of scotch- 
ing a larger one. Whatever the difficulties 
of such a position, it seems to be, for a 
large number of Negroes and whites 
alike, a preferable alternative to the 
present pattern of segregated population 


groups. 


RETURNING WHITE POPULATION 
TO CENTRAL CITIES 


Values of urbanism, other things being 
equal, compete easily with the suburban 
way of life. The other things now not 
equal include: modern, moderate priced 
housing; cleanliness and green space; 
good schools; safety against hoodlum at- 
tack; a sense of neighborhood solidarity. 
If such amenities were available, the at- 
tractions of urban life would almost cer- 
tainly be sufficient to bring large numbers 
of white residents back into the cities. 
The cities offer a diversity of living con- 
ditions, a choice of companionship, and 
a range of leisure time activities that 
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cannot be matched by the suburbs with 
their relatively closed and static condi- 
tions of life. The isolation of the dormi- 
tory suburbs, the large fraction of life 
demanded for commuting, and the social 
restriction of village living have already 
produced a swelling protest. Some seg- 
ment of the metropolitan population is 
certainly composed of confirmed subur- 
banites, and no changes in the central 
city would attract them. But urban life 
would beckon large numbers if it could 
compete with suburbia in terms of the 
economics of housing, the safety and com- 
fort of families, and the social solidarity 
of neighborhoods, 

No precise data exist concerning the 
extent to which the disillusionment with 
the suburbs has already started a return 
flow to the cities. Certainly that flow has 
been considerable, especially among 
older couples, the more wealthy, and the 
childless. (The Chicago Gold Coast and 
the Manhattan luxury apartment would 
make important foci of research for 
measuring this flow.) What needs to be 
done is to bring into this stream the 
larger numbers of young and middle- 
aged couples who have families and who 
are not wealthy. Developments within 
the suburbs—the overcrowding of schools, 
the blighting of badly planned residential 
areas, and the full flowering of the un- 
inhibited automobile culture—will pro- 
vide an additional push toward the cities, 

Whatever may be accomplished by 
individual home owners and real estate 
specialists will not be sufficient to reverse 
the massive population trends described 
earlier, The effort must be aided by gov- 
ernmental action. The important point is 
that governmental programs must be on 
a far larger scale than any action thus far 
undertaken, 

The basic unit of operation must be a 

large site: a complete neighborhood or 


even a complete area of the city, The 
scale of urban renewal must be conceived 
not in square blocks, but in square miles. 
Destruction or rehabilitation of old urban 
dwellings and the building of new neigh- 
borhoods must be planned not in tens of 
acres but in hundreds. Whole sections of 
cities will have to be made over in order 
to attract an influx of stable white pop- 
ulation groups. 

Rebuilding on this scale is important 
for many reasons, And it would provide 
one opportunity to achieve interracial 
communities. Many white families affirm 
that they move to the suburbs not be- 
cause they have Negroes for neighbors 
but because of the neighborhood deteri- 
oration that accompanies the high den- 
sities and rowdy behavior of the in- 
migrants. Large rebuilt areas, strictly con- 
trolled against over-crowding, would 
have the effect of removing such objec- 
tions. Very large sums of public money 
will be required for this sort of program, 
but the obstacles are political rather than 
economic. Intricate collaborative devices 
among the local, state, and federal gov- 
ernments will be necessary. The history 
of urban redevelopment thus far, with 
few exceptions, is a history of too little, 
too late. Anything less than a massive 
program may have admirable local effects 
for particular population fractions, as 
when adequate housing is substituted for 
slum housing over several blocks for a 
few residents in New York’s Harlem. 
These ameliorative programs are not to 
be criticized. But they do not attack the 
basic problem of the bifurcation of races 
on urban-suburban lines. To meet this 
problem, the rebuilding of entire sections 
of major cities is necessary. 


THE SUBURBANIZATION OF NEGROES 


Any extensive rebuilding of central 
cities will displace Negro populations 
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who inhabit the very urban areas most 
in need of rebuilding. No progress is 
possible unless a redistribution of the 
Negro population simultaneously occurs. 
One objective must be a migration of 
Negroes to suburban areas. 

It is widely assumed that opening 
suburbs to Negroes would be readily 
achieved if there existed a single local 
government whose jurisdiction covered 
the entire metropolitan area. This is cer- 
tain! too optimistic a view of the mat- 
ter. Even under a metropolitan govern- 
ment, the people in outlying areas would 
not be without ability to resist, politically 
and socially, the incursion of what they 
consider “undesirable elements” into their 
communities. In Chicago and in many 
other places, residents of “better” neigh- 
borhoods within the central city have 
successfully opposed housing measures 
which threatened to bring Negro resi- 
dents into their areas. If the free distribu- 
tion of non-white groups is not politically 
feasible on an inter-neighborhood basis, 
the creation of a metropolitan govern- 
ment will certainly not make it so on an 
inter-city one. A single government for a 
whole area might conceivably provide a 
more satisfactory political arena for the 
eventual solution of distributing non- 
white groups throughout an entire metro- 
politan area, but will not ipso facto 
guarantee that distribution. 

Nor is it true that restrictions on the 
migration of Negro and other non-white 
groups to the suburbs is solely a class or 
economic matter, Any examination of the 
variety of suburban conditions leads to 
the conclusion that urban blight and the 
dilapidated housing and social conditions 
that accompany it are not uniquely char- 
acteristic of the central cities. Rather, 
blight exists in varying degrees of inten- 
sity in all parts of the metropolitan area, 
central city and suburbs alike. In all but 
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the very newest of planned suburban 
developments, many dwelling units exist 
which, in the terms of the Bureau of the 
Census, “should be torn down, extensive- 
ly repaired, or rebuilt.” Only a fraction 
of these units are Negro dwellings. In 
many metropolitan areas a larger propor- 
tion of dwelling units outside than inside 
the central city are dilapidated or lack 
running water. 

Despite these facts, in many suburban 
areas the extravagances of legal restric- 
tions covering suburban building should 
be examined for their effect upon main- 
taining Negro urban concentrations, Pro- 
visions covering lot sizes, sidewalks, 
streets, building setbacks, and building 
materials often have very little to do with 
the maintenance of standards of health 
and decency. They are, rather, frankly 
established to stabilize or to upgrade 
community levels, including the main- 
tenance of their racial character. The 
effect is to make suburban housing too 
expensive for even the Negroes who 
otherwise could afford, and would 
prefer, suburban living. Less extravagant 
building and housing codes would cer- 
tainly lead to some greater degree of 
Negro suburbanization. This can be ac- 
complished without producing additional 
suburban slums. The antidote to over- 
stringent building restrictions is not their 
complete abolition. 

Non-discriminatory housing laws 
would, as we have seen, go a long way 
in encouraging some suburbanization of 
Negroes. Other discriminating practices 
—many of them extra-legal—should be 
ended. If local building inspectors cannot 
be trained to administer laws impartially, 
they should be replaced by officials who 
can, under state or federal supervision. 
If local police forces will not protect the 
property and lives of Negro purchasers of 
suburban homes, then procedures for 
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training, replacing, or penalizing such 
officials must be adopted. If established 
realtors will not sell to Negroes, others 
should be encouraged, and perhaps paid, 
to do so, 

Social attitudes change more slowly 
than laws, and only a moderate incursion 
of Negroes into established suburbs can 
be expected in the near future. The best 
chance for even this modest development 
is under community auspices on the basis 
of controlled migrations, The need for 
Negro suburban housing will greatly ex- 
ceed the receptivity of the established 
suburbs, especially if central city rebuild- 
ing is undertaken on the scale that it is 
needed, This sharply raises the question 
of the desirability of encouraging all- 
Negro suburbs. 

The negative consideration is obvious: 
all-Negro suburbs would simply sub- 
stitute one sort of segregated life for an- 
other. On the other hand, there is much 
to be said on the positive side. Such 
suburbs would be a large factor in re- 
dressing the present imbalance in the 
urban-suburban population distribution. 
As we have seen, this in itself is a highly 
desirable step. Secondly, such commu- 
nities, adequately planned and construct- 
ed, would provide a great improvement 
in living conditions, superior to both the 
urban and suburban slums in which so 
large a proportion of Negroes now 
reside. Thirdly, and perhaps most impor- 
tantly, the all-Negro middle-class suburb 
could very well constitute a significant 
step in the direction of large-scale inter- 
racial communities. Present conditions of 
life of the largest fraction of the Negro 
population discourage, rather than en- 
courage, the habits of thought and con- 
duct deemed desirable by the larger 
white community. The middle-class 
Negro suburb would foster such at- 
tributes. If class, in addition to skin color, 


is a principal cause of segregation, then 
the class differential may be overcome 
by the middle-class suburban life. 

As in so many planned social changes, 
schemes for all-Negro suburban com- 
munities may produce unexpected ill 
consequences. One deserves mention. 
Grant the truth of what has been said: 
that good suburban housing in a good 
suburban neighborhood will aid in pro- 
ducing a Negro population of model, 
middle-class, social attributes, and that 
nothing distinguishes this group from 
middle-class whites except skin color. It 
is then easily assumed that interracial 
living is the next step. But the opposite 
assumption must also be entertained: 
that whites will continue to resist inter- 
racial living. In this event Negroes will 
all the more resent their segregation and 
whites will have no line except the color 
line on which to take a stand. If Negro- 
white tensions pivot exclusively on color, 
they may be exacerbated to a new point 
of bitterness. 

Despite such dangers, the more per- 
suasive evidence is that Negro-white ten- 
sions will decrease, not increase, as the 
populations become socially more alike. 
For this reason, as well as the need to 
meet short-run housing requirements, 
experiments with all-Negro suburban 
communities should be encouraged. 


NEGROES TO SMALLER CITIES 


Discussion of the possible distribution 
of some Negroes to points outside the 
larger metropolitan areas does not fall 
strictly within the purposes of this study. 
Yet it is worth noting that Negroes are 
greatly underrepresented in virtually all 
places outside the South and the larger 
urban areas of the rest of the country. A 
program of encouraging migration to 
these smaller cities would somewhat 
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mitigate the large city, urban-suburban 
racial bifurcation and, at the same time, 
establish important new opportunities for 
integrated living. The effects of such an 
effort should not be overestimated. For 
example, if one unrealistically assumes it 
were possible for non-southern cities of 
from 10 thousand to 250 thousand pop- 
ulation to be increased 5 per cent in total 
population by an in-migration of Negroes, 
the total number so placed would be 
about a million, or less than the number 
of Negroes in New York City at the 1960 
census, 

Nevertheless, attempts to locate Ne- 
groes in cities of this size—as well as in 
smaller urban areas—would be worth- 
while. Since employment opportunities in 
industry constitute the most important 
attraction for Negro in-migrants, the 
success of such attempts would pivot 
upon the availability of such jobs for 
Negroes (therefore a shortage of white 
workers) and upon information concern- 
ing such opportunities being disseminated 
among potential migrants. The former 
factor will to a large extent depend upon 
further industrial growth in small- and 
medium-size urban areas. The factor of 
publicity is more immediately control- 
lable. The information flow now directed 
at potential migrants from the South (by 
such organizations as the Urban League) 
could very well be focused more sharply 
on the existing and emerging opportu- 
nities outside the larger metropolitan 
areas. 

No single measure will solve the prob- 
lem in any single area, and the same 
combination of measures will not be ap- 
propriate as leverage points in any two 
areas. What strikes the observer is the 
paucity of imagination that has been 
brought to bear on the issue. The Quaker 
communities in the Philadelphia area 
provide a model for one kind of controlled 
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migration that is only slowly being taken 
up in other places. The investment in 
almost any city of, say, a million dollars 
in a revolving fund for the purchase of 
homes to foster interracial neighbor- 
hoods, with careful planning and public 
relations, could make a dent in the pat- 
tern of segregation, A well-staffed, re- 
sourceful office with the objective of 
publicizing successes of interracial resi- 
dential contacts would be a valuable 
positive aid to enlarging those contacts 
and no less valuable a means of dissipat- 
ing images of disagreeableness and 
violence that widely prevail. 

Action programs of this sort are ob- 
vious needs. Beyond them there exists a 
wide range of more experimental possi- 
bilities for both private and public agen- 
cies. For example, there are a number of 
newly built areas in the central cities 
whose attractiveness and proximity to 
work and recreational facilities make 
them highly desirable living places. Lake 
Meadows, in Chicago, is a good example 
of this sort of development. Nevertheless, 
these areas tend to become all-Negro 
communities because of their relatively 
small size, or their situation close to older 
Negro slums, or other factors. It might 
be possible to make such newly built 
areas model interracial neighborhoods. 
How can white residents be attracted to 
them? A private foundation might bring 
the attractions of such developments to 
the attention of whites by maintaining a 
good small museum at such a site or by 
arranging concerts there (but at no other 
nearby place) of outstanding musical 
groups, or by providing superior park and 
swimming facilities, or indeed by partial- 
ly subsidizing rental costs for limited 
periods. The marginal attractions needed 
to bring whites into such intrinsically 
attractive areas may in many cases be 
quite small; and once a pattern of inter- 
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racial living is successfully achieved it 
may be expected to continue as subsidies 
are diminished. Private organizations 
could in a similar way reward suburban 
communities that make it easy for Ne- 
groes to take up residence. 
The national government may not be 
barred from an analogous type of activ- 
ity. A good case can be made for a federal 
program to provide suburbs with aid for 
community facilities they already need 
and will need even more in years to come: 
schools, parks, libraries, swimming pools, 
and similar amenities. It is commonplace 
for federal legislation to establish condi- 
tions that must be met by local govern- 
ments before they qualify for financial 
aid. The question arises: is it possible to 
write a federal law that would supply aid 
for community facilities on a priority basis 
to those suburbs containing a given mini- 
mum of Negro residents? Constitutional 
and political questions immediately 
arise. Clearly no requirement based 
directly upon a racial classification would 
meet constitutional standards. Yet it is 
not beyond the realm of legal creativity 
to find another scheme of definition that 
would foster the end of racial distribu- 
tion and yet remain within constitutional 
limits. The more difficult objection is 
political, but it is by no means insur- 
mountable. Even southern congressmen 
might support such a measure if for no 
other reason than glee over the embar- 
rassment of their northern colleagues. 
The larger point is not to argue for the 
desirability or feasibility of this particular 
measure, but rather to suggest the need 
for inventive action. The growing con- 
sequences of the population schism, plus 
the plight that many suburbs will soon 
find themselves in, combine to bring 
within the realm of probability even 
schemes that at first blush seem impos- 
sible of achievement. 


The whole discussion of “solutions” 
now rests too largely upon moral terms, 
The wealth of the United States has his- 
torically been used to remove issues from 
the idealistic to a cash basis, and in this 
issue, too, cash may be a great salve for 
moral wounds, This is not meant to be a 
cynical statement. It is, rather, counsel 
for the strategy of induced social change. 
Payment in the form of needed commu- 
nity facilities should accompany other 
types of action. 

Church, social work, and educational 
institutions must prepare the ground for 
interracial living and must be ready to 
act when tensions occur. Indeed, mobili- 
zation of resources must take place over 
a very wide range, from training police 
officers in problems of race relations to 
the establishment of special community 
programs for the improvement of inter- 
racial contacts; from the provision of 
social services for Negro in-migrants to 
education programs for prospective em- 
ployers of Negroes; from block activity 
preparing the way for Negro neighbors 
to nation-wide programs that implement 
basic Negro civil rights, Every commu- 
nity facility—churches, schools, labor 
unions, recreational groups, economic 
organizations, and government—can be 
enlisted. Here, as with almost all pro- 
grams of civic change, working through 
established institutions and existing 
voluntary groups is the best avenue to 
success, 


CONCLUSION 


It is frequently argued that problems 
created by the present distribution of 
Negroes in the large metropolitan areas 
are only transitory problems. They will 
solve themselves through the normal 
processes of acculturation. This view 
holds that every immigrant wave to the 
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great cities has at least initially produced 
disadvantaged ethnic islands. With the 
passage of time, however, these islands 
have given way as the second and third 
generations have acquired cultural char- 
acteristics of the larger society and broken 
away from the habits of conduct of their 
immigrant fathers and grandfathers. This 
is the pattern of the Jews in New York, the 
Poles in Chicago, the Italians in San Fran- 
cisco. There is some evidence that the 
Negro group is going through the same 
process as its members surmount social, 
vocational, professional, and residential 
barriers. All the problem needs is time. 
The American melting pot will work for 
Negroes as it has for others. 

This is a hopeful view. Despite many 
examples of successful interracial adjust- 
ment, it is a view not substantiated by 
either history or available data, The ex- 
ample of earlier European immigrants 
all concern white populations. No statis- 
tically significant evidence exists indicat- 
ing the inevitable dissolution of the 
Negro concentrations. As with Japanese- 
Americans before World War II, accept- 
ance by the larger community for a rela- 
tively few Negroes is being accompanied 
by life within closed communities for the 
relatively many. (The Japanese commu- 
nity in Los Angeles grew continuously 
between 1900 and 1942.) The factor of 
skin color, alone, is one cause for the 
different course of development. The very 
size of the Negro concentration in the 
larger cities, resulting in the establish- 
ment of an entire Negro economic and 
social life, can also be expected to ob- 
struct the decline of the communities in 
which that life flourishes. To this must be 
added the disinclination of many white 
groups to accept Negroes as neighbors 
and social companions. The total pic- 
ture for the future, if present trends are 
unaltered, is the further breaking down 
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of some boundaries of the closed com- 
munity affecting proportionately small 
numbers of Negroes. For the largest 
numbers, segregation will continue and 
probably increase, rather than decline. 

This is almost certainly the correct 
prognosis for the immediate 30 years 
ahead. To the extent that the natural 
acculturation argument is one covering 
the distant future—say 80 or 100 years— 
it may have greater accuracy. But to that 
extent it is largely irrelevant. The central 
cities of the metropolitan areas dominate 
the nation not only in population but also 
in retail and wholesale sales, manufactur- 
ing, and the provision of services to 
individuals and businesses. They set the 
tone and pattern for the entire complex 
of community interdependence in pol- 
ities, economics, and cultural life. If the 
analysis presented here is accurate, the 
whole nation is faced with a wide range 
of deleterious consequences. And these 
consequences will take their toll long 
before the “natural desuetude” of segre- 
gation is accomplished. This is the justi- 
fication for taking all positive steps 
possible to end the present patterns of 
segregation. 

‘Another reason for not disturbing the 
current population distribution might lie 
in the danger that dispersion would 
deprive Negroes of the political power 
they have acquired as the consequence 
of concentration. This is not a valid 
argument for two reasons. 

On the one hand, it does not take into 
account the genuine gains that accrue 
to the Negro population as the con- 
sequence of dispersion. Increasing strain 
in race relations seems always to accom- 
pany concentrated numbers. Where a 
minority group is dispersed, it is less 
visible, less likely to be considered a unit, 
less feared, less subject to discrimination. 
Where it is concentrated and segregated, 
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it is more likely to be relegated to a sub- 
ordinate position, and its members have 
fewer opportunities for assimilation into 
the larger social structure. 

On the other hand, dispersion of resi- 
dential areas would not necessarily lead 
to a decline in Negro political power. The 
100 per cent Negro voting districts can 
be viewed as a type of gerrymandering 
in which political power is lost by the 
very concentration of voters. Negroes 
constituting 50 per cent of the voters in 
two election districts (or 25 per cent in 
four districts) will wield more political 
power than if they composed 100 per 
cent of a single district. What is to be 
avoided is the halfway house: not enough 
dispersion to prevent clear subordination, 
with not enough concentration to make 
numbers politically effective. Within the 
larger metropolitan areas this is an un- 
likely possibility. The gains to be made 
by Negroes from political action built 
upon concentration can never equal those 
that can be achieved by dispersion 
throughout the metropolitan areas, 

The programs suggested for overcom- 
ing Negro concentrations face great 
obstacles. They arouse the ire of the 
ignorant and the prejudiced. They are 
disquieting to even the fair-minded and 
the sophisticated who live good lives and 
who perform their civic duties conscien- 
tiously. And they will be bitterly opposed 
by a wide range of people: owners, 
mortgagers, and others who profit from 
the present patterns of land use; political 
leaders in the central cities, including 
Negro leaders, who fear the dissipation 
of established constituencies, as well as 
political leaders of other areas whose 
tenure will be disturbed by the incursion 
of new voters into their districts; old 
residents of suburbs and the better cen- 
tral-city neighborhoods who hold strong- 
ly to their comfortable social situations 


and established shopping, social, and 
educational patterns. Even those with 
humanitarian motives will voice opposi- 
tion to some plans on the grounds that 
they constitute an unwarranted inter- 
ference in the life patterns of the poor. 
And Negro groups and leaders will not 
easily be won over to some aspects of the 
proposed program, They will, for ex- 
ample, see large-scale urban renewal as 
a displacement and an imposition, before 
its advantages will be apparent, Negroes 
have already in many cities distinguished 
themselves for their opposition to smaller- 
scale programs of urban renewal. Some 
of this opposition may be blunted, as 
when Negro opposition to urban renewal 
is placated by well-planned programs of 
relocation housing. But every such move, 
in turn, is likely to increase opposition 
from other sources, in the example given 
from areas in which the relocation hous- 
ing is to be placed. 

Despite difficulties and despite the un- 
certainty of success, all efforts are justi- 
fied. The stakes are high: the preserva- 
tion and further development of many 
facets of urban American life, for whites 
and Negroes alike. By building a non- 
discriminatory housing market in both 
city and suburbs, income and social at- 
tributes, not race, can be maximized as 
the criteria for residential location. By 
rebuilding large areas of central cities, 
white populations can be induced to 
return to those cities. By combating 
restrictions against Negro occupancy of 
suburbs, a flow of non-whites can be 
started in that direction. By attracting 
Negroes to jobs in the smaller cities out- 
side the South, where they are now 
underrepresented, some of the present 
and potential city-suburban population 
imbalance may be corrected, By encour- 
aging through community resources the 
controlled migration of Negroes into all 


areas of city and suburbs, a significant 
redistribution of Negroes and whites can 
take place. All these measures minimize 
the dangerous operation of the tip-point 
psychology. Here, as elsewhere, nothing 
succeeds like success, and a demonstra- 


Crisis Without Violence 151 


tion that such a program can produce 
results in one metropolitan area of the 
nation will be important for all areas. 
The only way to avoid the consequences 
of racial schism is to bridge it. 


CRISIS WITHOUT VIOLENCE: 
Tue Story oF A Hor SUMMER 


Alexander F. Miller 


THE TIME 


For millions of Americans involved in 
the civil rights issue, the spring of 1964 
proved menacingly warm; Dr. Martin 
Luther King was not alone in forecasting 
a long, hot summer, The three-month 
filibuster on the Civil Rights Act was itself 
a harbinger of crisis, all the more obvious 
because extremists among the filibuster- 
ers, aware that they could not stop 
the ultimate passage of the act, were 
openly looking beyond obstructionism in 
Washington to outright defiance at home. 

Other factors contributed to a sense 
of crisis, Negro leaders were haunted by 
the possibility of Goldwater in the White 
House and Governor Wallace’s shadow 
over it, By the end of May, Wallace had 
won the Wisconsin primary and had 
very nearly won in Maryland; early in 
June, Goldwater attained his clinching 
victory in California. The “white back- 
lash” seemed very much a threatening 
reality. 

These developments could not have 
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been better designed to try the patience 
of American Negroes, already tantalized 
by ten years of frustrating token com- 
pliance with the 1954 decision, nor could 
anything have given it a clearer sense of 
the implacability of the forces arrayed 
against it. Negro leaders and their sup- 
porters responded with massive prepara- 
tions for a showdown in the South, once 
the act became law. And even while the 
filibuster continued, isolated outbreaks 
of violence occurred—not only in Jack- 
sonville and Tuscaloosa, Birmingham 
and Canton, but also in New York, Balti- 
more, and San Francisco. 

By the end of spring, it was abundant- 
ly clear that many Negro communities, 
North, East, South, and West, were on 
the verge of explosion. 

Then, on June 21, the first day of sum-, 
mer, three civil rights workers disap- 
peared in Philadelphia, Mississippi, and 
in New Rochelle, New York, a policeman 
clubbed a Negro youngster over the head. 

The dark and bloody trail of the three 
civil rights youths from a small-town jail 
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cell to their common grave in a Mis- 
sissippi backwater dam has become a 
well-thumbed page of tragic contempo- 
rary history. The New Rochelle incident 
has a different importance, It was the first 
of a series of racial crises in Northern 
commuities arising from charges of 
police brutality. But whereas the hap- 
penings in Harlem, Bedford-Stuyvesant, 
Rochester, Philadelphia, Newark, and 
other cities made national headlines, the 
New Rochelle incident was never more 
than a local story. This is what makes 
it worth retelling. 


THE PLACE 


New Rochelle is a compact, rather 
elongated city of 80,000 inhabitants ly- 
ing twenty-five miles northeast of New 
York City. It has some light industry and 
considerable retail business, but it func- 
tions chiefly as a bedroom for thousands 
of commuters to New York City. As is 
typical for suburbs in this area, the religio- 
ethnic composition of its population runs 
counter to the national standard: the 
minorities are in the majority, Thus, 
roughly equal numbers of Catholics and 
Jews together make up more than 50 per 
cent of the population, while Protestants 
about 25 per cent, and Negroes the 
remainder, 

Most of the nearly 20,000 Negroes live 
in a clearly defined ghetto that cuts 
diagonally across the heart of the com- 
munity. Perhaps 12 per cent of them live 
in substandard housing. Two integrated 
districts adjoin the ghetto; in them, 
middle- and lower-middle-class Negroes 
live alongside whites on the pleasant, 
tree-lined streets that make up most of 
New Rochelle’s residential areas. A hand- 
ful of wealthy Negroes have bought 
substantial homes in the more exclusive 
districts, 

During most of the city’s history, 


Negro-white relations have been peace- 
ful enough, and in some ways rather 
better than average. Ten years ago, when 
Baltimore was having difficulty desegre- 
gating its schools, the integrated New 
Rochelle High School played host to a 
group of Baltimore youngsters to dem- 
onstrate that Jim Crow need have no 
place in a classroom. 

The local grammar schools, however, 
shaped by the prevailing neighborhood- 
school concept, were in a different situa- 
tion. For some years the Lincoln School, 
which had become enveloped by the 
growing Negro ghetto, was a point of 
friction between the white and Negro 
communities, Attempts to desegregate it 
had been foiled by Board of Education 
maneuvers. Matters came to a head in 
1960-61; local integrationists, the story of 
Little Rock fresh in their minds, began 
alluding to New Rochelle as “New Rock.” 
Negro parents instituted a desegregation 
suit and shortly thereafter a new and 
progressive-minded school superintend- 
ent moved into the picture. The court 
decision by Judge Irving Kauffman—an 
important one in civil rights annals—gave 
Negro parents the right to have their 
children transported to integrated 
schools; eventually the Lincoln School 
building, old and much deteriorated, was 
torn down. 

The importance of the “New Rock” 
incident went beyond the court’s decision. 
It hastened the development of a mature 
and militant local Negro leadership, 
moving the community into the main- 
stream of the social revolution begun 
seven years earlier by the U.S. Supreme 
Court decision in Brown vs. Board of 
Education. With the school problem at 
least temporarily settled, the leaders 
turned their attention to other old and 
burning issues: housing, job discrimina- 
tion, relations with police, etc. 

But since no specific municipal agency 


was in a position to take an overall look 
into the discrimination problem, more 
often than not the complaints of the Ne- 
groes tended to become lost in that 
amorphous bureaucracy known as City 
Hall. That was one reason why New 
Rochelle’s municipal administration re- 
acted favorably when, in June of 1963, 
Governor Rockefeller urged mayors 
throughout the state to set up Human 
Rights Commissions in their respective 
communities. 


THE COMMISSION 


Pursuant to a City Council resolution, 
a nine-man Human Rights Commission 
was appointed in December 1963, as one 
of the last official acts of an outgoing 
Mayor. Two of the members were Ne- 
groes, both sociologists with impressive 
academic backgrounds. The seven white 
members roughly approximated the reli- 
gious composition of the city’s popula- 
tion: three Catholics, three Jews, and 
one Protestant (the Negro members were 
also Protestants). They included three 
clergymen (one of each major faith), a 
businessman, a public relations expert, a 
labor union official, and an experienced 
professional in intergroup relations. 

The circumstances under which the 
commission began its work were not al- 
together auspicious. On one hand, it had 
to establish relations with a new City 
Hall administration and, more particular- 
ly, with a new Mayor who had had no 
hand in appointing it. On the other side, 
the Negro leadership, not unnaturally, 
tended to look upon this new arm of 
City Hall as part of the white “power 
structure,” and therefore not entirely 
trustworthy. 7 

Tt was not until some weeks after the 
commission had begun to function that a 
small office suite in City Hall was put at 
its disposal. And, it was the end of May, 
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before the commission was able to find 
a suitable executive director—the one 
paid employee, aside from a secretary, 
for whom provision was made in the 
budget. 

Despite these difficulties, the first few 
months of operation were by no means 
without accomplishment. Aside from the 
vital preliminary work of establishing 
contacts, the commission made some 
headway in the handling of job discrimi- 
nation complaints. With its institutional 
prestige not yet established, such suc- 
cesses as were achieved were due mainly 
to the considerable personal prestige and 
the dedicated hard work of individual 
commissioners. 

Meanwhile, the group sought to define 
for itself exactly what pattern of proce- 
dures and attitudes was best calculated 
to achieve the goals outlined in its operat- 
ing charter. The commissioners realized 
that, almost by definition, they would be 
identified in the public mind with the 
cause of minorities. But within this over- 
all bias, justified by the laws of the fed- 
eral and state governments as well as 
those of the municipality, they were 
determined to act only on facts. The 
commission would, and did, scrutinize 
Negro complaints as objectively as it ex- 
amined the explanations, justifications, 
and/or denials of those complained 
against. If the commission did not want 
Negroes to consider it as part of the white 
power structure, neither did it want 
whites to look upon it as a partisan of the 
Negro community. The commissioners 
did not see themselves as Negro partisans; 
they considered themselves partisans of 
law, order, and the democratic ideal of 
equal opportunities for all citizens. 

On the first day of the summer of 1963, 
the New Rochelle Human Rights Com- 
mission was six months old, and had been 
operating at full capacity—that is, with 
a paid executive director and secretary— 
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for no more than three weeks. Three days 
later it was plunged into the gravest racial 
crisis in the city’s history. 


JUNE 21: THE BLOW 


On the evening of Sunday, June 21, 
Patrolman Richard Deere, a member of 
the New Rochelle police force for fifteen 
months, was patrolling the walks of Hart- 
ley Houses, a housing development in the 
Negro area about ten minutes’ walk from 
City Hall. He was under orders to dis- 
perse groups of young people who might 
be blocking the walks or threatening to 
become unruly. At one point, according to 
testimony, he ordered a Negro boy, 17- 
year-old Richard Hunter, to move on. The 
boy did not obey the command, which 
was then repeated. Still Hunter didn’t 
move. Patrolman Deere put his hand on 
the young Negro’s arm and said, “Come 
along with me.” When Hunter resisted, 
the patrolman hit him over the head with 
his club. Hunter fell to the ground, bleed- 
ing, and an ambulance was called, In the 
hospital emergency ward, the wound was 
treated—six stitches were required to 
close it. The attending physician was 
then ready to release the boy, but a pri- 
vate physician, sent to the hospital by the 
boy’s mother, said that there was evi- 
dence of concussion and ordered his 
patient held for observation. 

Many of the facts concerning the at- 
tack and its aftermath are still under 
dispute. For instance, was it really neces- 
sary for Hunter to be kept in the hospi- 
tal? But some of the facts are unarguable. 
One is that the policeman, in his late 
twenties, is 5 feet 11 inches tall, and 
weighs 180 pounds, and that the boy on 
whom he used his club was nearly 4 
inches shorter and weighed 45 pounds 
less. Another is that at no time during 
the confrontation did the boy strike at 
the officer, or even threaten to strike. 


Since the attack took place in full view 
of scores of onlookers, news of the in- 
cident spread rapidly throughout the 
housing development and thence to the 
Negro community as a whole. The boy's 
mother, who had been standing nearby 
(how close was a matter of dispute) dur- 
ing the incident, called upon the Negro 
leadership to act in protest, forcefully 
and at once. The leaders were not averse 
to acting. Patrolman Deere’s blow cul- 
minated a long series of Negro griev- 
ances, including three or four fairly well 
authenticated cases of police brutality 
within the preceding twelve months, The 
edginess of the Negroes was increased 
by the atmosphere of racial crisis that 
had been developing all over the country 
during that whole spring. 

For the next two days Negro leaders 
met privately, consulting on the tele- 
phone, preparing a rank-and-file follow- 
ing to carry out the plans they had in 
mind. Every important Negro organiza- 
tion represented in New Rochelle was in- 
volved: CORE, the NAACP, the Urban 
League, the Negro American Labor 
Council, the Interdenominational Min- 
isterial Alliance, the Hartley Tenants 
Council, and a county-wide federation of 
Negro groups called the Joint Committee 
for Equal Opportunity. 

The total lack of communication be- 
tween the Negro and white communities 
of New Rochelle is revealed sharply by 
the fact that not a word of any of this 
frantic activity seeped through to the city 
at large—not to the Human Rights Com- 
mission, not to the Mayor’s office, not to 
the man on the street. Not only was the 
city unaware that its Negro citizens were 
aroused; by and large, it was not even 
aware that anything had happened to 
provoke them. The clubbing of the boy 
had rated not a line in the local news- 
paper. 

On Wednesday afternoon, three days 


after the clubbing, the Negroes’ plans 
were finally revealed. Mimeographed 
fliers prepared by the leadership were 
distributed; they called upon Negroes to 
join a march on City Hall that night to 
protest police brutality. It was a mark 
of the earnestness and grim sense of re- 
sponsibility of the Negro leaders that all 
City Hall offices, including those of the 
Police Department, received copies of the 
fliers. 

The chairman of the Human Rights 
Commission, in New York at the time, was 
told of this development by telephone. 
He was also informed that no one—not 
even the police—knew for certain that 
the information carried by the fliers was 
valid. The commission’s executive direc- 
tor, from her office in City Hall, tried in 
vain to reach some of the Negro leaders 
by telephone. Ultimately she went in per- 
son to Hartley Houses, where the dem- 
onstration was to begin, and found 
between 1,200 and 1,500 people gather- 
ing. When the march began, she joined 
the procession as it streamed toward City 
Hall. The atmosphere, as she later de- 
scribed it, was determined, but far from 
menacing; the marchers, many of them 
youngsters, were orderly and enthusiastic. 

By this time the chairman had returned 
from New York and rushed directly to 
City Hall. He found the lawns and park- 
ing areas around the building gradually 
filling up with demonstrators. A chant 
began: “Badge 16 must go!” (Badge 16 
was worn by Patrolman Deere.) The 
Chief of Police, with unusual tact, ordered 
that only unarmed officers of higher rank 
should mingle with the crowd; patrolmen 
were ordered to stay on the periphery, 
and not to move unless called upon. 

The chairman and the director ap- 
proached a group of Negro leaders mill- 
ing around the City Halls main en- 
trance, “We are at the end of our rope,” 
one of them said. “This crowd is pretty 
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quiet now, but if we can’t get some satis- 
faction out of tonight, they'll be uncon- 
trollable.” He added that he and his 
colleagues had asked to see the Commis- 
sioner of Police and had been told he 
was not in the building. The director 
assured them that the Commissioner 
could be recalled quickly and that a 
meeting could be arranged within min- 
utes, 

The Police Commissioner, new at his 
post, had never even heard of the Human 
Rights Commission, but through the in- 
tercession of the Chief of Police and 
others, the chairman arranged for a meet- 
ing. Some of the Negro leaders, using 
loudspeakers, told the crowd to quiet 
down, that talks would soon be in prog- 
ress. Most of the chanting subsided and 
hundreds among the crowd sat down on 
the ground, determined to stay put while 
the talks went on. 

About a dozen leaders, with the chair- 
man and the director of the Human Rela- 
tions Commission, crowded into the 
Commissioner's office. The talks started 
off badly. The Negroes were tense; the 
Commissioner had difficulty adjusting to 
a complex situation in what was for him 
a new environment. The Negroes wanted 
Deere suspended forthwith, and they 
wanted a civilian review board appointed 
to pass upon cases such as this. The Com- 
missioner opposed both demands; he 
would take no action against any of his 
policemen, he said brusquely, without a 
departmental hearing. 

Several times during the acrimonious 
exchanges, police officers came into the 
room to report that the situation outside 
was deteriorating. The crowd was restive; 
there were sit-downs in the street, holding 
up traffic. Again police action was cau- 
tious, tactful. Orders went out that the 
sit-downs were not to be disturbed; in- 
stead, traffic was rerouted. 

Toward eleven o'clock, the Commis- 
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sioner wanted to break up the meeting. 
“We're not getting anywhere,” he said. 
“We're tired and hot-headed. Let’s meet 
again in the morning at eight o'clock.” 
When the massed demonstrators were 
told of this decision by loudspeaker from 
the City Hall steps, there were renewed 
shouts and catcalls, and a restlessness 
went through the crowd. It was obvious 
that the demonstrators might quickly 
turn ugly, The chairman urged both the 
Commissioner and the Negro leaders to 
resume their meeting and to keep at it 
until some agreement, no matter how 
preliminary or how tenuous, was reached. 
The Commissioner finally consented, but 
demanded that the Negro representation 
be reduced to six persons. After some 
debate, the Negroes complied. 

The second session was more con- 
structive. The committee was permitted 
to present witnesses to the attack on 
Hunter. The Commissioner gave repeated 
assurances that Deere’s conduct would 
be reviewed. But he reminded his listen- 
ers that there were criminal charges 
against Hunter: disorderly conduct and 
resistance to arrest. These charges, he 
said, must be disposed of before the 
Police Department could review the case 
against the patrolman. However, he 
promised to do everything in his power 
to speed action all along the line. 

The meeting broke up on this note. 
The Negro leaders had at least been 
given an opportunity to show that they 
had a case. The line of communication 
had been established; nobody had walked 
out on anybody, If the members of the 
Negro committee were not happy when 
they left City Hall, they were a little less 
unhappy than they had been when they 
arrived. 

While the talks were proceeding, the 
director of the Human Relations Com- 
mission had been circulating among the 
demonstrators outside, urging them to go 


home—especially the young ones. Many 
had left. Now the long night ended with 
no indications of violence except for a few 
rocks thrown at passing cars, which in- 
jured no one and damaged nothing, 


JUNE 25-26: KEEP TALKING 


From the point of view of the com- 
mission, two things now seemed of vital 
importance; that lines of communication 
be kept open, and that the Negro com- 
munity be made aware that the city ad- 
ministration as a whole, and not merely 
the police, was involved with develop- 
ments. With this in mind the chairman 
talked with the Mayor early the next 
morning, As a result, the Mayor and the 
Corporation Counsel met that afternoon 
with local Negro ministers and the com- 
mission director, The clergymen were 
assured of the Mayor's deep and continu- 
ing personal interest in the whole prob- 
lem. A statement was then drawn up by 
the Mayor and the Corporation Counsel, 
was approved by the commission chair- 
man, and then released for publication 
over the signatures of the Mayor and the 
chairman. The statement, addressed 
primarily to the city’s Negro citizens, 
read: 


As city officials, we are concerned with and 
responsible for protecting the constitutional 
rights of every citizen of New Rochelle. We 
recognize and agree with your desire to set- 
tle the charges of alleged police brutality. 
The City Court has promised an immediate 
and speedy disposition of the case [i.e., the 
charges against Hunter]. Immediately fol- 
lowing the court trial, regardless of the ver- 
dict, a departmental trial of the arresting 
police officer will be held. 

It is our conviction that a prompt legal de- 
cision will insure a fair and final settlement 
of the case. This due process of law will 
protect the individual liberties of all con- 
cerned. We are anxious to dispose of this 
matter as quickly as anyone in the city. 


However, it is important that we do not 
slight judicial process. No city official should 
have the power to suspend or discharge em- 
ployees by whim. That is why we need 
hearings, a departmental trial, and due 
process of law. 


The chairman, in signing this docu- 
ment, realized that the commission was 
taking a measurable risk in aligning it- 
self so early against the Negro demand 
for the immediate suspension of Deere. 
Yet ii seemed to the chairman, and to 
other members of the commission, that to 
argue for suspension involved the greater 
isk. The commission’s charter gave it no 
policing or enforcement powers; its only 
hope of achieving results in the future 
was through orderly legal procedures. To 
flout such procedures now might set a 
precedent that could easily boomerang. 
What if a Negro policeman were to be 
suspended without hearing on charges 
leveled by some prejudiced superior? 

At least the statement did inform the 
Negro community that the Mayor, as well 
as the commission, was committed to 
follow through on the affair. But even as 
the statement was under preparation, 
pickets were still circling City Hall de- 
manding, “Badge No. 16 must go!” 

At this point it was clear enough that 
a delay was unavoidable in the develop- 
ment of the Hunter-Deere case, enmeshed 
as it was in due process. No date could 
be set for Deere’s hearing: it must wait 
on the disposition of the charges against 
Hunter, and Hunter was still in the hos- 
pital. Justice could wait patiently, but 
would the Negro community? It seemed 
to the chairman that the city administra- 
tion must make some immediate move to 
prove its good will toward its Negro 
citizens; if no such move was possible in 
the Deere case, then one must be made 
in some other direction. 

The commission’s chairman presented 
this point of view, as forcefully as he 
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could, at a meeting the next day which 
brought together the Police Commission- 
er, other city officials, members of the 
Chamber of Commerce, and the coopera- 
tive Mayor. The chairman urged a seri- 
ous study of the feasibility of a human 
relations course for the police and of the 
creation of a civilian-staffed police re- 
view board. He stressed the need for 
more jobs for Negroes, especially on the 
city payroll, and recommended enlarge- 
ment and intensification of the programs 
of the Youth Board and the Recreation 
Commission. In the latter connection, he 
pointed out that many of the demonstra- 
tors on June 24, and many of those who 
were at the moment picketing City Hall, 
were high school youngsters on vacation 
who had found neither employment nor 
adequate playground space. 

The chairman had not expected, and 
did not get, any specific, affirmative 
response to his suggestions at this meet- 
ing. He did, however, get a thoroughly 
sympathetic hearing—a fact which was 
duly noted by newspapermen present 
and was subsequently reported to the 
public. By the next day, the Negro com- 
munity knew that the city administration 
was giving serious consideration to a 
wide range of Negro grievances. 


JUNE 30: THE NEGROES INDICT 


Long before the Hunter-Deere in- 
cident, the commission had set up for the 
evening of June 30 a meeting with 150 
community leaders, Negro and white, to 
discuss housing, education, job-discrimi- 
nation, and related issues, as part of an 
over-all educational program designed to 
improve intergroup communication and 
to generate specific plans for alleviating 
the Negroes’ justified complaints. 

Now, in view of the emergency situa- 
tion, the Mayor tumed the planned con- 
ference into a town meeting. Interest in 
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the proceedings was the only ticket 
needed for admission. The City Council 
chamber was thrown open for the pur- 
pose. The Mayor, councilmen, and the 
commission chairman sat on the dais; the 
audience, which filled the chamber, was 
perhaps two-thirds Negro. 

In an opening statement, the Mayor 
explained why he had preempted the 
occasion and stated again the reasons why 
he and the Human Rights Commission 
had opposed peremptory suspension of 
Patrolman Deere, Then he laid down the 
ground rules for the evening: 


Each speaker from an organization will have 
no more than five minutes, and there will 
not be more than two speakers from an or- 
ganization. Independent speakers will be 
limited to three minutes. . . . The Chair re- 
serves the right to shorten the time of any 
speaker if he is merely repeating what has 
been said by previous speakers... . I am 
certain that in two hours everybody will 
have had an opportunity to express himself, 
or hear his thoughts expressed by others. 


In the next two hours, some twenty 
speakers were heard, all but two or three 
of them Negroes. In intellectual quality, 
they varied widely; but in sincerity, 
dignity, and forcefulness they were at a 
uniformly impressive level. Collectively, 
the statements added up to a formidable 
indictment of New Rochelle’s white com- 
munity. Most speakers stressed the im- 
mediate issue, i.e., the attack on Hunter, 
and joined in demanding the patrolman’s 
suspension, but others ranged widely in 
that dark, discriminatory world in which 
the American Negro has his being. Per- 
haps the following extracts will convey 
the atmosphere of the evening: 


The refusal of the Police Commissioner 
backed by the City Administration to sus- 
pend the patrolman left the Negro com- 
munity in the position of always requesting 


relief, but never being heard. The age-old 
pattern of asking the Negro to wait came 
to the fore. 


We recognize and respect the need for law 
and order and the responsibility of the 
Police Department for the preservation of 
law and order. But we neither respect nor 
recognize the need to whitewash members 
of the Police Department who operate con- 
trary to the interests of any segment of our 
community. 


We have emphasized that the portrayal 
of the Negro citizen as undesirable as char- 
acterized by our local newspaper would 
lead to an explosive situation. 


I am terrified by the specter. which has 
haunted me ever since I grew up as a little 
black child on 135th Street in Harlem. Po- 
licemen project their own limitations upon 
men, women and children. We want pro- 
tection by police officers, responsible police 
officers. We do not want to feel that we 
must be protected from the police. 


I lived in New Rochelle twenty-eight years 
and I want to say to you, I haven't slept 
one minute because of this race problem. 
The race prejudice is very bad in this town. 
This incident of police brutality would not 
be allowed to happen in any other part of 
town. 


I think it is important that we be honest in 
our statements to you, that we let you know 
that we are angry, that we are determined 
and that we will do everything necessary, 
including being violent, to protect ourselves 
in the light of what is existing in New 
Rochelle. 


We had high hopes for the Human Rights 
Commission. But we find that they too have 
come under the hammer of the Administra- 
tion, and have taken sides already. There- 
fore, we too are suspicious of even that 
commission, 


We know of officers now serving on the 
force who, when addressing our people, re- 


fer to them as niggers and black bastards. 
We have had it! This must stop! 


If the democratic process of law and order 
are to prevail, there can be only one yard- 
stick applicable to all our citizens. The busi- 
ness of “we” and “you” must be eliminated 
now. 


We do not seek special treatment. We ask 
the same treatment. 


Every time you hurt a Negro child, com- 
missioner, Mayor and all City Councilmen, 
remember that you have a wife and mother. 
... Let it not come to pass that Negroes 
will be forced to take the position of an eye 
for an eye and a tooth for a tooth. 


I think we are going to walk away tonight 
not having much faith in what's going to 
happen. . . . I see another twenty, thirty 
years of a long, up-hill struggle. 


Perhaps the quiet demeanor of the city 
fathers, who asked no questions and 
betrayed no emotion, contributed to the 
pessimism of the final speaker. But this 
is traditional behavior at open hearings; 
it meant nothing. The Mayor, closing the 
proceedings, assured the speakers that 
their words would be weighed carefully. 

Afterwards, the Human Rights Com- 
mission met in special session. It was not 
an easy session, Some commissioners 
resented the fact that the Mayor and City 
Council had taken over the evening; the 
chairman’s decision to stand with the 
Mayor against the immediate suspension 
of Deere also was sharply criticized. But 
the debate did not result in a split; and 
because it did not, its constructive aspects 
can be emphasized. It led to some neces- 
sary thinking about what should be done 
if a serious and permanent disagreement 
did split the commission and redoubled 
the group’s zeal to proceed in directions 
on which all the commissioners were more 
or less agreed. The commission decided 
to make its own investigation of the pos- 
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sibilities of a civilian review board and of 
a human relations course for the police 
and, if they proved practicable, officially 
to favor both, 


UNEASY INTERLUDE 


Any easing of tensions that may have 
resulted from the June 30 open hearing 
did not survive the next few weeks. In 
retrospect, it would seem that too little 
was happening in New Rochelle, and too 
much was happening elsewhere. Violence 
in Atlanta and Americus, Georgia, and in 
Hattiesberg and Clarksdale, Mississippi, 
was followed by the murder of a Negro 
army reserve officer on a Georgia high- 
way and that of a Negro youth by a police 
lieutenant, on a New York City street. 
These disturbing events dominated the 
local press and radio during the first half 
of July, and almost nothing of a con- 
structive nature emerged from City Hall 
to offer them any competition. 

What New Rochelle’s Negroes wanted 
most of all was action against Deere. 
Early in the month they won a small vic- 
tory when the Commissioner of Police, 
who would normally be expected to pre- 
side over Deere’s hearing, announced that 
he would not do so, that a state Supreme 
Court judge would preside—if one could 
be found to accept the responsibility. The 
satisfaction of the civil rights groups 
with this development was tempered by 
two factors; the Commissioner, in with- 
drawing as hearing officer, emphasized 
that he was doing so for this case only and 
was setting no precedent, and his with- 
drawal further postponed setting the date 
of the hearing. 

While the case against the patrolman 
lagged, that against Hunter went ahead 
on schedule, Released from the hospital 
on July 4, young Hunter was brought 
before City Court on charges of disorder- 
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ly conduct and resisting arrest and was 
bound over for grand jury action. 

The Human Rights Commission be- 
came increasingly concerned with devel- 
opments—or, rather, the lack of them. It 
was obvious that the Negro community 
was again becoming restless. Rumors 
began to fly around the city’s streets: the 
Communists were stirring up the Ne- 
groes; Black Muslims were agitating for 
riots; 500 Negroes from New York City 
were planning to invade New Rochelle. 
Week-ends, especially, brought forebod- 
ings of violence. Repeatedly, during this 
period, the chairman and the director of 
the commission urged the Mayor and 
other city officials to take action on the 
proposals for a human relations course 
for the police and for a civilian review 
board, To the latter proposal, the Com- 
missioner of Police remained adamantly 
opposed; on one occasion, when the di- 
rector approached him on the subject, 
his response was to show her a resolution 
adopted by a national police organization 
declaring that such review boards were 
part of a Communist plot to undermine 
the police. 

True, all this time the Police Depart- 
ment was behaving with commendable 
caution, refusing to be stampeded by 
rumors, Its most experienced patrolmen, 
Negro and white, were stationed at 
potential trouble spots; every effort was 
exerted to avoid another “incident.” But 
at this juncture, good police work solved 
no problems. Local tensions sharpened 
as violence erupted in Harlem, precipi- 
tated by a more tragic form of the same 
kind of incident that had started New 
Rochelle’s troubles. By July 21, riots had 
spread to Brooklyn. The commission 
knew that local Negro organizations 
were consulting with one another on pos- 
sible further action. Would the riot virus 
infect New Rochelle? The commission 


felt that something had to be done at 
once and on July 23 met in emergency 
session to decide what. 

At the meeting, the director presented 
the commissioners with the following re- 
port, based on a series of informal inter- 
views she had conducted over the pre- 
vious fortnight throughout the Negro 
areas: 


The Human Rights Commission has quietly 
sought information in off-the-record discus- 
sions with adult Negroes, both in the pro- 
fessional and laboring classes, most of whom 
are not active participants in civil rights 
groups. These discussions indicate that: 

1. Some of the Negroes interviewed have 
had personal harassment from the police in 
New Rochelle and feel that this is universal- 
ly true. 

2. Some feel that the false stereotype 
persists that the Negro is an inferior citizen 
given to immorality and lawless conduct; 
many policemen fail to recognize that the 
majority of Negroes are good citizens, in- 
telligent, educated, cultured and responsi- 
ble. 

3. All Negroes interviewed were acutely 
aware of the problems created for the police 
by hooligan Negro youngsters or adult thugs 
who create, contribute to and reinforce the 
bad image of the Negro, and who are using 
the present over-all hostility between the 
Negro community and the police as an ex- 
cuse and cover for their own unlawful ac- 
tions. Nevertheless, they saw no justification 
for and resented the fact that police tend to 
transfer their feeling of hostility to Negro 
criminals to the entire Negro community. 

4. Approximately 70 per cent of those 
interviewed doubted that any citizen would 
be given a fair hearing on a complaint 
against a police officer if that complaint 
were processed by other police officers. 
Many cited previous violations of conduct 
by policemen toward Negroes where com; 
plaints had been “shoved under the rug, 
ignored, or “whitewashed.” 


Appended to this report was a series of 
recommendations: (1) increases in police 
salaries to attract the best possible 


recruits; (2) immediate initiation of an 
in-service program in community rela- 
tions for the Police Department; (3) a 
police campaign to recruit and promote 
Negro personnel; (4) establishment of 
a police advisory board to hear citizens’ 
complaints against the police. 

The commissioners, after discussing 
the report at length and adding further 
recommendations, decided that the chair- 
man and the director should try to see 
the Mayor and City Manager as soon as 
possible in order to impress upon them 
the seriousness with which the commis- 
sion viewed the current situation and to 
request an early meeting of the commis- 
sion with the City Council. 

The Mayor, City Manager, and Cor- 
poration Counsel met with the chairman 
and director the following morning. All 
three city officials were ready to cooper- 
ate. They agreed to arrange the session 
with the City Council within the next 
few days and in the meantime to inform 
press and radio of the efforts of the Cor- 
poration Counsel to secure a hearing 
officer for the Deere hearings. The Cor- 
poration Counsel had been unable to find 
a Supreme Court judge to accept the 
post, and he was now negotiating in other 
directions, The Police Department had 
decided to institute the long-sought 
course in human relations for its person- 
nel and this decision would also be an- 
nounced publicly. 

A day or two later, the chairman was 
informed that the City Council would 
meet with the Human Rights Commis- 
sion on July 30. 


JULY 30: A PROGRAM 


In opening the session with the City 
Council, the chairman listed the reasons 
for believing the situation in New 
Rochelle to be explosive: the delays in 
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the Hunter-Deere affair; the lack of com- 
munication between the Negro and white 
communities; the absence of progress on 
housing, job discrimination, and other 
basic problems; the danger inherent in 
the wide publicity being given to riots 
all over the country. While the commis- 
sion recognized that basic problems 
would yield only to long-term endeavors, 
some things could be done immediately. 
The need was great, the Council was 
reminded, to convince the city’s Negro 
citizens that the administration really 
had their welfare at heart, One area in 
which prompt action was possible was 
finding constructive occupation for teen- 
agers, on vacation from school, whose 
volatile temperaments and idleness made 
them potential troublemakers. 

After a series of specific suggestions 
had been advanced by various members 
of the commission, the City Council 
agreed to the following: 

l. The Police Department’s human 
relations course would be given the 
widest possible publicity. 

2. Efforts would be redoubled to get 
Deere’s long-promised hearing under 
way. 

3. The Council would publicly request 
New Rochelle’s business and industrial 
community to initiate a program for hir- 
ing young people; further, it would take 
the initiative by hiring some fifty to work 
part-time for the city for the rest of the 
summer, 

4, The Recreation Commission would 
look into the feasibility of night-lighting 
the city’s athletic fields, and work to- 
ward increasing utilization of play- 
grounds and expanding its entire pro- 
gram through the use of church and 
synagogue facilities. 

5. The Mayor would write to every 
individual who had addressed the open 
meeting of June 30, informing him that 


162 Race Relations 


his statement was being given careful 
consideration and outlining steps the city 
was taking, or had taken, in its attack 
on discrimination. 

6. The Human Rights Commission 
would meet with the Youth Board and 
the Recreation Commission to explore 
schemes for year-round consecutive utili- 
zation of teenagers’ time. 

7. A member of the Recreation Com- 
mission, a well-known athlete, would be 
assigned to work with young people in 
potentially troublesome areas, 

8. The city administration would en- 
courage Negroes to apply for positions 
on the police force, (Earlier efforts in 
this direction had failed to elicit much 
response; the commission felt that an- 
other try at this time was important.) 

9. The Human Rights Commission 
would meet with the Municipal Housing 
Authority to determine what more could 
be done to promote additional integrated 
housing, and to make sure that the 
tenants of low-cost housing were pro- 
vided with recreational and cultural 
facilities. 

10. The Mayor would explore the 
possibility of acquiring for the city a 
share of the funds being made available 
by President Johnson’s campaign against 
poverty. 

The only one of the commission’s pro- 
posals to arouse serious opposition was 
the creation of a civilian review board. 
In view of the Police Department's 
hostility to the idea, the opposition came 
as no surprise. During the discussion, the 
Human Rights Commission pointed out 
that by virtue of its charter it could ac- 
cept from any individual a complaint 
based on discrimination, whether the al- 
Jeged discrimination was charged against 
a private citizen, a city official, or a police 
official. However, the commission’s “ver- 


dict” in such a case would carry only 
advisory weight, since the charter be- 
stowed no powers of enforcement. 

On the whole, the commission had 
every reason to feel pleased with the re- 
sults of the meeting, especially since a 
full report appeared in the next day’s 
press. The members realized, however, 
that not even a Human Rights Commis- 
sion could substitute adequately for 
direct communication between the Negro 
community and the city’s lawmakers. 
Clearly, in view of the cooperative spirit 
that had just been shown, the time was 
ripe for a direct confrontation of the City 
Council with the leadership of the civil 
rights groups. The commission chairman 
therefore suggested such a session, and 
the idea was immediately approved. 

The meeting took place on August 4, 
the commission being represented by its 
director. By all accounts, it was a satis- 
factory occasion; there was genuine give- 
and-take between the Negroes and the 
City Council. The Hunter-Deere affair 
occupied only a small part of the agenda. 
The range of subjects discussed may be 
gleaned from the following summary of 
a list of proposals presented to the Coun- 
cil by representatives of the Westchester 
County Joint Committee on Equal Op- 
portunity: 


1. That the City Administration establish 
a Labor and Industry Department to deal 
with job training and retraining; that city 
departments be integrated at every level, 
that “in order to correct the injustices to 
Negroes over scores of years, the administra- 
tion will have to extend preferential treat- 
ment in some cases” involving employment. 

2. That a Civilian Review Board be cre- 
ated to deal with charges of police bru- 
tality. 

3. That zoning provisions be reviewed to 
allow for integrated low- and middle-income 
housing developments outside the city’s cen- 


ter, ie outside the Negro ghetto; that all 
appropriate government agencies, as well as 
all appropriate sectors of business, guarantee 
the goal of “open occupancy” through sup- 
port and enforcement of the New York State 
Fair Housing Law. 


In turn, the Mayor and the city fathers 
reviewed in detail the Administration’s 
activities to date in counteracting dis- 
crimination. No basic problems were 
solved; how could they be? But an im- 
portant step had been taken toward 
mutual understanding, and a useful ac- 
count of the session appeared in the press. 
Of all the Negro leaders in attendance, 
only one subsequently denounced the 
meeting as a failure, and other leaders 
stated privately that his derogation did 
not represent the consensus. 

Moreover, at this session the Negroes 
heard what they had been waiting to 
hear since June 21: a definite date had 
been set for the inquiry into Patrolman 
Deere’s attack on young Hunter. The 
hearing officer would be Henry J. Smith, 
president of the Westchester County Bar 
Association; the date would be August 
11. The hearing would be an open one, 
as the civil rights forces had demanded, 
and the complainant would be the City of 
New Rochelle. Never before in the city’s 
history had a police hearing of this kind 
been conducted by anyone outside the 
department, nor had any such hearing 
ever been held in public. The Negroes 
had won another victory: contrary to the 
original fiat, the hearing would not wait 
upon the ultimate determination of the 
case against young Hunter, which was 
still at an early stage. 


THE FOLLOW-THROUGH 


The program initiated by the commis- 
sion and approved by the City Council 
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on July 30 had meaning only to the extent 
that it would be translated into action. 
The following is a summary of the steps 
taken during the ensuing weeks to im- 
plement the program: 

Tue pouice In September, mem- 
bers of the department were given a brief 
course in human relations; as this is writ- 
ten, proposals have been made for a sec- 
ond and more intensive course. Mean- 
while, the Commissioner of Police em- 
phasized to his personnel the need for 
courtesy in dealing with all segments of 
the public. Obviously, the ugly image of 
the man in blue that most Negro citizens 
have carried around with them for years 
cannot be changed overnight; it will be 
a long time before the stereotypes in the 
minds of both policemen and Negro can 
be replaced by more realistic images. 

EmptoymMent Under the auspices 
of the Chamber of Commerce, the Hu- 
man Rights Commission had a meeting 
with a group of New Rochelle business- 
men, which resulted in a number of job 
openings for young Negroes; more im- 
portant, it served to awaken important 
members of the business community to 
the broad problems of job discrimination, 
and there is reason to hope for steady 
progress in this direction. A favorable 
trend was established by the early success 
of the commission in inducing certain 
banks which had long been citadels of 
job discrimination to hire Negroes in 
white-collar jobs. 

The Commissioner of Police appointed 
a Negro as his private secretary, and a 
Negro was appointed as Assistant City 
Clerk—the first time in New Rochelle’s 
history that such a position had been filled 
by a Negro. 

From the problem of job discrimination 
the commission was led of necessity, into 
the problem of education, On more than 
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one occasion the commission located job 
opportunities for Negroes and then could 
not find applicants who could qualify. 
(The commission is now encouraging the 
Negro leadership to try to find applicants 
for jobs in the Fire and Police Depart- 
ments.) This situation has led to discus- 
sions with high school administrators on 
possible changes in the curriculum that 
might provide more skilled young grad- 
uates for the labor market. Here again a 
long-range program is involved. Never- 
theless, it is a mark of progress when 
many white employers who, through 
either prejudice or thoughtlessness, had 
never hired Negroes, now express them- 
selves ready to do so when an opportunity 
arises. The commission intends to follow 
up these promises. 

YOUTH AND RECREATION Collab- 
oration with the Youth Board and Rec- 
reation Commission has led to plans— 
and first steps—toward the enlargement of 
their programs, Since expansions of this 
kind almost always involve money, an 
important test of the administration’s 
willingness to implement its good will in 
these directions will be its attitude toward 
the budget. 

ANTI-POVERTY PROGRAM A commit- 
tee appointed by the Mayor met with 
federal officials and, as a result, a dele- 
gation was sent to Washington with 
proposals that, it is hoped, will secure 
federal financial support. The plans in- 
volve the creation of more jobs and an 
increase of services to culturally deprived 
areas of the city. 

A further point: the Mayor, in fulfill- 
ment of his promise, wrote a thoughtful 
and responsive letter to every citizen who 
had spoken at the June 30 meeting. The 
commission felt that this gesture was im- 
portant in establishing and maintaining 
a feeling of direct relationship between 
the individual citizen and his local gov- 


ernment, without which progress is ex- 
tremely difficult. 


SEPTEMBER 14: DENOUEMENT 


New Rochelle’s long, hot summer came 
to an end on September 14, when Hear- 
ing Officer Henry J. Smith gave his ver- 
dict on the brutality charge leveled by 
the city against Patrolman Deere. 

The hearings were held, on schedule, 
for three days beginning August 11, With 
the city as complainant, an assistant cor- 
poration counsel prosecuted, while a New 
Rochelle attorney acted for Deere. The 
testimony of twenty witnesses filled 625 
pages of the hearing record. 

At no time was the validity of Deere’s 
arrest of Hunter questioned. The sole 
point at issue was whether the patrolman 
had used unnecessary force in making the 
arrest. It would serve no useful purpose 
here to review the evidence; on details, 
much of it was conflicting. But the main 
facts, as they emerged during the hear- 
ing, were in no way different from those 
which had been widely accepted for 
months: a policeman had hit a youngster 
over the head with a club with such force 
that six stitches were required to close 
the resultant scalp wound. 

After the evidence was all in, the hear- 
ing officer took almost a month to reach 
his verdict. Here are the operative para- 
graphs of his decision: 


The accusation that the patrolman used 
more force than was necessary is, in my 
opinion, supported by the weight of the 
evidence. 

Since the charges against Ptl. Deere have 
been established, I read . . . the Civil Ser- 
vice Law . . . as requiring some affirmative 
action and the only alternatives given are 
dismissal, suspension, a fine, and a repri- 
mand. 

The first three are clearly inappropriate in 
a case of a young policeman erring in judg- 


ment while trying to do his duty in a diffi- 
cult situation. . . . I therefore recommend 
that the punishment of Ptl. Deere be a 
reprimand upon the ground that the charges 
made in the complaint have been sustained. 


A policeman had been found guilty—a 
rare occurrence in cases such as this, as 
police department records throughout 
the country will show. But did the punish- 
ment fit the crime? Many thought so, but 
others—not all of them Negroes—vehe- 
mently thought not; they considered that 
Deere had gotten away with something 
that could easily have turned out to be 
murder, What, these critics asked, would 
have happened to a Negro policeman who 
had clubbed a white boy under. similar 
circumstances? . A 

The commission, aware of the strong 
resentment among Negroes at the mild 
punishment called for by Henry, feared 
that another crisis was in the making. But 
the Negro leadership contented itself 
with sharp statements criticizing the 
verdict and calling once more for the 
establishment of a civilian review board, 
and the Negro community refrained from 
physical protest. 

Violence had been detoured. The com- 
mission, which had worked so hard all 
summer to build that detour, felt at once 
encouraged and challenged. On the one 
hand, it knew now that if racial strife 
should ever come to New Rochelle, the 
Hunter-Deere case would not be the 
cause, but it also knew that the potential 
for violence would remain as long as the 
basic problems brought into focus during 
the summer remained unsolved.* 


CONCLUSIONS 


The summer began with a single, 
specific crisis arising out of an act of 


*As of this writing, the case against Hunter 
had not come to trial. 
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brutality by a policeman, Following a 
pattern now become familiar, the single 
crisis grew into many; all the long-stand- 
ing grievances of New Rochelle’s Negro 
citizens were simultaneously brought into 
the foreground, All these grievances were 
interrelated, which made it impossible to 
limit these pages to the history of the 
Hunter-Deere incident. For instance, it is 
reasonable to suppose that the City Coun- 
cil’s approval of the Human Rights Com- 
mission's action-program of July 30 
tended to deter a second street demon- 
stration for Hunter. It is equally reason- 
able to suppose that the city administra- 
tion’s expressed willingness to grapple, at 
long last, with the accumulated griev- 
ances of the Negroes contributed to the 
restraint shown by the Negro community 
after the verdict on Deere was an- 
nounced. 

The interplay of the many factors in- 
volved cannot be measured in specific 
terms; neither, in this context, can the 
hole played throughout by the commis- 
sion, The commission had certain factors 
in its favor: dedicated, hard-working, 
qualified personnel; a vigorous and effi- 
cient director; a sympathetic Mayor; 
Negro leaders who, with few exceptions, 
kept their eyes on the main goal; a com- 
pact community that could easily be 
reached when there was something to 
say. Other factors worked against the 
commission: it lacked institutional pres- 
tige because its existence had been so 
short; it had no enforcement powers; and, 
like similar bodies elsewhere, it was sus- 
pect by both sides during much of its 
operations. 

There is less difficulty in evaluating 
what the commission learned than what 
it did. Out of the summer's experience 
emerged lessons which have fairly gen- 
eral application: 


CoMMUNICATION The commission 
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knew from the beginning, of course, that 
there was a lack of communication be- 
tween the Negro and white communities; 
what it did not at once appreciate was 
the extent of the lack. The Northern 
white, accustomed to rubbing shoulders 
with Negroes in the street, in restaurants, 
movie houses, subways and trains, bland- 
ly assumes a knowledge of his fellow 
citizen that is not really there. Physical 
propinquity is mistaken for communica- 
tion. The truth is that, in a white crowd, 
a Negro frequently walks alone, and the 
bigger the crowd the more alone he 
walks. 

On June 24 a white businessman stood 
at the outskirts of the crowd demonstrat- 
ing around City Hall, He was worried 
that the crowd might get out of hand and 
begin to smash up neighborhood stores. 
Suddenly he said to the Human Rights 
Commission chairman, standing nearby, 
“There’s Mr. B. He’s a friend of mine— 
comes into my store all the time.” “He’s 
ane of the leaders of the demonstration,” 
the chairman responded, “Why don’t you 
go and speak to him?” “Oh, I couldn’t do 
that,” the businessman said. “I’ve never 
talked to him about things like this.” He 
could not discuss, with a man whom he 
referred to as a friend, one of the few 
matters in the lives of either that was of 
genuine concern to both. 

On another occasion, the head of a 
trade association who has been promi- 
nent locally for many years, admitted to 
the commission director that he knew 
neither the names nor the faces of the 
dozen Negroes who were in the same 
business as he. “Sure, they're in the same 
business,” he explained, “but in another 
world.” 

The elementary step of establishing 
contact between the two communities 
absorbed much of the commission’s 


energies during the summer. And in the 
commission’s long-range plans for the 
future, the maintenance and extension of 
these contacts must play a dominant 
role. 

THE POLICE ATTITUDE It is almost 
superfluous to point out the enormous 
influence exercised by the police in deter- 
mining a community's intergroup rela- 
tions. Nowadays, whenever racial vio- 
lence erupts in a Northern community, 
one is tempted to say, “What were the 
police doing!” The Hunter incident would 
hardly have precipitated a crisis had it 
not been preceded by a long history of 
friction between the police and the Negro 
community: But it is idle, as well as fal- 
lacious, to hold the man in uniform ex- 
clusively to blame. When he is arrogant 
and too free with his club or gun, he is as 
often motivated by fear as by prejudice. 
The burning, threatening resentments of 
the Negro community are too much for 
him. Moreover, he is not responsible for 
the conditions which have created these 
resentments, He did not build the Negro 
slums or create the unemployment which 
breed crime; it is not his fault that the Ne- 
groes constitute the least privileged 
segment of American society. One might 
as well blame him because he is merely 
a policeman and not a_ psychologist, 
sociologist, city planner, and politician 
rolled into one, 

Obviously, relations between Negroes 
and police will remain unstable until 
many other problems are settled or on 
the way to settlement—housing, employ- 
ment, education, etc. But certain pallia- 
tive measures are possible. Courses in 
human relations, when extensive and 
intensive enough, have been found to im- 
prove the attitudes of the police toward 
minorities. Employment of more Negroes 
by the police, emphasis on courtesy and 


self-restraint—these, too, can help, But it 
is important to remember that, in gen- 
eral, the behavior of the patrolman on the 
beat is determined more by the examples 
set by his departmental superiors than by 
anything he reads or is told. 

Osyectiviry No human rights com- 
mission or similar body can expect to win 
the active, permanent support of ex- 
tremists—either white reactionaries or 
Negro radicals. But by being objective 
and factual in its approach to specific 
problems, it can eventually gain the co- 
operation of the majority in both white 
and Negro communities. In New 
Rochelle, the commission’s early stand 
against Deere’s suspension lost it some 
Negro support at the time but allayed 
much of the white community's suspi- 
cion. Its subsequent upholding of other 
Negro demands was therefore more 
acceptable to the whites and at the same 
time persuaded the Negroes that the new 
organization held out some hope for 
them. In each instance, the commission 
made its decisions on the merits of the 
case, not with a view to possible results; 
but the results followed. 

Objectivity does not at all mean refus- 
ing to take a position on one side or 
another. When the facts showed discrimi- 
nation, the commission was quick to call 
openly for remedy. But when the facts 
are in dispute—for instance, whether the 
building of an old people’s home in a 
certain area would tend to perpetuate 
the Negro ghetto—the commission takes 
no public position but concentrates on 
helping the disputants reach a com- 
promise. 

Resrrainr One of the most impor- 
tant factors in the achievement of peace 
in New Rochelle was the self-restraint of 
the Negro community. This was partic- 
ularly commendable—and particularly re- 
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markable—in view of the nationwide 
climate of violence at the time. By their 
controlled and civilized behavior, the 
Negroes of New Rochelle advanced the 
cause of equality not only there but 
throughout the country. 

Tacr To its dismay, the commis- 
sion found that some of its simplest, most 
obvious steps were misinterpreted. When 
realtors were asked to meet for a discus- 
sion of open housing, many among them 
took the invitation per se as an accusation 
of discrimination. Similarly, some edu- 
cators who had done outstanding inter- 
group work in their schools expected to 
have their accomplishments belittled by 
the commission when it invited them to 
confer on certain aspects of the race issue, 

These initial reactions, the commission 
found, can be overcome by tact. It is 
often possible to question the results of a 
course of conduct; it is always dangerous 
to impugn motives. The commission 
found that the best way to get coopera- 
tion is to start with the assumption that 
there is good will all around. 

Special tact is needed in dealing with 
leaders of organizations in any social 
group. Leaders have organizational loyal- 
ties as well as their overriding loyalty to 
a cause. Like a Congressman, a leader 
has a constituency whose consensus 
must, in the long run, determine the limits 
of his own actions and decisions. 

THE MEANING OF CRISIS In spite of 
all the proverbs extolling prevention, it 
is, unhappily, only crisis, or the threat of 
crisis, that brings about the dynamic re- 
quired for change. History may yet show 
that the attack on young Hunter marked 
a turning point in Negro-white relations 
in New Rochelle; if that proves true, it 
will be fortunate that the only martyr 
suffered nothing worse than a scalp 
wound, 
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But if the summer of 1964 did indeed 
mark a significant turn in the city’s history 
and this is by no means certain as yet— 
the cause was not exclusively the affair 
of young Hunter. The violence that swept 
the South, and so many Northern cities, 
affected the local power structure to the 
point where it was no longer immune to 
change. To a human rights commission, 
crisis presents at once tremendous oppor- 
tunities and tremendous perils. Where it 
can use crisis constructively, without 
violence, it must and will inevitably win 
the gratitude of all segments of the com- 
munity. 

If the resolution of the New Rochelle 
crisis seems to have taken an unreason- 
able length of time, one must remember 
that this was the first experience of a 
recently formed commission. Techniques 
in handling such situations must be 


learned. Should another crisis occur, 
the resolution would undoubtedly be 
achieved more quickly. 

In delivering to the city administra- 
tion the first annual report of the New 
Rochelle Human Rights Commission, the 
chairman said: 


We are mindful that New Rochelle reacts 
not only to local conditions but to whatever 
goes on elsewhere in America and, indeed, 
in the world. If there is one lesson that 
comes out of the first year of existence of 
this commission, it is this: The social and 
economic equality of opportunity sought by 
Negroes is a war waged in every human 
heart. Until every white citizen subscribes, 
wholeheartedly, and in his actions as well as 
his ethics, to the ideal of equality, the revo- 
lution here will not end. 


If the revolution is far from ended, it 
has at least begun well. 


THE DEEPENING CRISIS IN METROPOLIS* 


Charles E. Silberman 


There are, as there always have been, any 
number of crises affecting the large city 
—transportation, for example, or air pol- 
lution. These are real problems, and I do 
not mean to minimize their importance. 
But there can be no question, it seems to 
me, that when we speak of the crisis of 
metropolis we are referring to only one 
thing—to the crisis in black and white. 
For whether it be poverty, the burden of 
welfare, juvenile delinquency, adult 
criminality, unemployment, the physical 

* Address before the Eighteenth Annual Con- 


ference of the National Association of Inter- 
group Relations Officials, October 7, 1964. 
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deterioration of the “inner city,” or the 
fact that the tax base is narrowing as the 
expenditure base broadens, the problem 


is inescapably bound up with race—with — 


the explosive growth of the large cities’ 
Negro population, the anger and frustra- 
tion that Negroes are beginning to ex- 
press, and the political pressures gener- 
ated by the “Negro revolt” and the 
so-called “white backlash.” 

While the crisis is deepening, it seems 
to me that its nature is becoming clearer. 
I can best illustrate this, perhaps, through 
a small exercise in self-vindication, MY 
object is not to demonstrate my Own 
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prescience (though I would be less than 
frank if I did not admit to certain feelings 
of self-satisfaction), but to suggest how 
rapid is the march of events and how 
quickly our whole perspective can change 
under their pressure. 

A number of liberal and radical critics, 
for example, took exception to a statement 
in the opening chapter of my book, that 
“White Americans . . . are discovering 
. .. how deep is the store of anger and 
hatred three and a half centuries of 
humiliation have built up in the American 
Negro, and how quickly that anger can 
explode into violence.” One critic sug- 
gested that I had been carried away by 
rhetoric; what impressed him was the 
absence of Negro violence, a phenomenon 
he seemed to attribute to the influence 
of Martin Luther King. And in The 
Nation of June 29th, Martin Mayer was 
even more pointed. “In the world of 
created non-news which surrounds race 
questions,” he wrote, “Silberman is prob- 
ably stuck with the idle chatter about 
violence that takes up a number of his 
pages.” 

Nineteen days later, the Harlem riots 
began, and the “non-news” became front- 
page news in virtually every newspaper 
in the land. 

These riots, I submit, represent a great 
watershed in the history of the Negro 
and of race relations in the United States. 
I should like to explore their meaning 
with you, very briefly. What concerns me, 
let me emphasize, is not how they began 
or whether the police responded with too 
much or too little force; that is a subject 
for another speech. My interest here is 
in exploring what the riots mean for the 
future of the large city—every large city. 


THE 1964 RIOTS AND THE NEGRO MIND 


Race riots as such are hardly a novelty 
to the great cities of the North or South. 
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On the contrary, they antedate the pas- 
sage of the 1964 Civil Rights Act and 
Lyndon Johnson’s accession to the 
Presidency. They even antedate Earl 
Warren’s appointment as Chief Justice of 
the United States. The fact is that race 
riots have been a recurrent phenomenon 
throughout American history, In a seven- 
teen-year period during the 1830's and 
1840's, the City of Philadelphia, Pa., 
experienced no fewer than five race riots. 
In New York City more than 2,000 were 
killed and 8,000 injured during the four- 
day Draft Riot in July of 1863. In this 
century, Springfield, Ill., Atlanta, Chi- 
cago, East St. Louis, and Detroit, among 
others, have been the scenes of major 
race riots. But, until the summer of 1964, 
a race riot could be defined, quite simply, 
as mob violence by whites directed 
against Negroes. 

This summer the definition changed: 
the riots were started by Negroes, and 
they involved violence directed against 
whites—or, if you prefer, against the prin- 
cipal symbol of white power and author- 
ity in the slums, the police. 

The events of July and August, it 
seems to me, establish beyond any 
shadow of a doubt that Negroes have 
changed their minds; the day of the docile 
Negro is gone, and gone forever. 

What is remarkable is not that this 
change occurred, but that whites were 
taken so completely by surprise. Here is 
one reporter's account of the reaction of 
the white storekeepers in Bedford- 
Stuyvesant (Brooklyn) after the first 
night of rioting. 


The fear is something you can touch with 
your fingers. And even more palpable is the 
atmosphere of bitter, bewildered regret. 
Over and over you hear, “And we always 
thought we were well-liked here. . . .” 


And here’s another reporter’s descrip- 
tion of a merchant's frantic attempt to 
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get his windows boarded up in prepara- 
tion for the second night. 


As he dialed the number (of a lumber 
yard), a small boy raced past laughing. 
“We got revenge!” the boy taunted. “We 
got revenge!” 

“Revenge for what?” the storekeeper mut- 
tered to himself. 


Revenge for what? Any white man who 
could ask that question—any white mer- 
chant who could say, “And we always 
thought we were well-liked here”—had 
been living in a world of fantasy, For 
Negro anger is not new; it has always 
been there. What is new is simply the 
Negroes’ willingness to express it. As 
James Baldwin put it, “To be a Negro in 
this country and to be relatively con- 
scious is to be in a rage almost all the 
time.” More than that, to be a Negro is 
to suspect, and even to hate, white men. 
With those Negroes who deny their 
hatred, Saunders Redding has written, “I 
have no quarrel , . . It is simply that I do 
not believe them.” I know whereof Mr. 
Redding speaks. 


ANGER, HATRED AND ALIENATION 


In short, the anger and the hatred are 
facts—uncomfortable facts, but facts 
nonetheless, So is the breadth and depth 
of the alienation from American society 
which a great many Negroes feel. And so 
long as Negroes feel excluded from 
American society, they are not going to 
feel bound by its constraints, and ap- 
peals for “responsible behavior” or “re- 
sponsible leadership” are bound to be 
met with cynical derision. The first per- 
son narrator of Ralph Ellison’s Invisible 
Man remarks, “I can hear you say, “What 
a horrible, irresponsible bastard!’ And 
youre right. I leap to agree with you... 
But to whom can I be responsible, and 


why should I be, when you refuse to see 
me?” 

What is crucial, let me emphasize, is 
not whether Negro anger, hatred, and 
alienation are justified, but whether we 
have the honesty and courage to face up 
to them. And by “we,” of course, I mean 
blacks as well as white. They must be 
taken into account in any program to 
improve Negro-white relations; they 
must be taken into account in any pro- 
gram to help Negro youngsters or adults 
climb out of the slum. For the anger and 
hate and alienation are there; unless they 
find some constructive outlet, they in- 
evitably poison and corrode the spirit 
and, as we saw this summer, they some- 
times lead to purposeless violence, 

Unless they are recognized and dealt 
with, they doom to failure the best- 
intentioned attempts at speeding Ne- 
groes’ acculturation, for a great many 
Negroes regard doing the things that “ac- 
culturation” implies as “going along with 
Mr. Charlie’s program.” In short, we must 
all, black and white alike, face up to the 
harsh realities of what 350 years of brutal- 
ity and humiliation have done to the 
Negro in America. 

We have no other choice. There is, first, 
the very real danger of further violence 
—by Negroes against whites, and by 
whites against Negroes—for we are just 
discovering the depths of white racism; 
we are just discovering what Alexis de 
Tocqueville pointed out 125 years ago, 
that the United States is a racist society. 
The greater danger, however, is not 
violence but something deeper and far 
more corrosive: a sense of permanent 
alienation from American society. Unless 
the Negro position improves very quick- 
ly, Negroes of whatever class may come 
to regard their separation from American 
life as permanent, and so consider them- 
selves outside the constraints and alle- 
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giances of American society, Thus the 
Negro district of every large city could 
come to constitute an American Casbah, 
with its own values and controls and an 
implacable hatred of everything white 
that would, in effect, destroy the metrop- 
olis. We are dangerously close to that 
point already, 

I did not come here, however, to warn 
of the Apocolypse, but to suggest, in all 
humility, how we might avoid it—in par- 
ticular, to suggest what the groups repre- 
sented in NAIRO can and should do. 


THE IRRELEVANCE OF LIBERALISM 


We in intergroup relations think of 
ourselves as being in the vanguard of the 
fight for civil rights, for social justice, for 
the elimination of poverty. The truth, I 
fear, is that we have been falling behind, 
that we have gotten out of touch with 
present realities. 

One reason, I submit, is that the politi- 
cal and social ideology we developed 
over the years as members of a broad 
liberal coalition is irrelevant, if not down- 
right misleading. For example, we have 
developed a conception of civil rights as 
involving the rights of individuals; our 
whole attack on prejudice and discrimina- 
tion rests on the demand that people be 
treated as individuals, not as members 
of a group. This philosophy, I submit, is 
a rationalization after the fact—a ration- 
alization which ignores, or denies, the 
true history of ethnic groups in the United 
States, The plain fact is that every ethnic 
group that has moved into the main- 
stream of American life has done so in 
large part through the exercise of group 
power. As Glazer and Moynihan have 
demonstrated so clearly in Beyond The 
Melting Pot, the crucial thing about the 
melting pot is that it never happened. I 
think Mayor Wagner can testify to the 
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political muscle which the major ethnic 
groups in his city still use. 

In any case, the essence of the Negro 
revolt is the fact that the Negro is no 
longer addressing himself to the white 
man’s prejudice; he is no longer primarily 
interested in changing either the minds 
or the hearts of white Americans. He is, 
instead, trying to change white behavior. 
And in that effort, he is recognizing that 
the rights and privileges of an individual 
depend primarily upon the status 
achieved by the group to which he 
belongs—which is to say, upon the power 
that group is able to acquire and exer- 
cise. As my good friend David Danzig 
put it in the February 1964 issue of Com- 
mentary, “What is now perceived as the 
‘revolt’ of the Negro amounts to this: the 
solitary Negro seeking admission into the 
white world through unusual achieve- 
ment has been replaced by the organized 
Negro insisting upon a legitimate share 
for his group of the goods of American 
society. The white liberal, in turn, who— 
whether or not he has been fully consci- 
ous of it—has generally conceived of 
progress in race relations as the one-by- 
one assimilation of deserving Negroes 
into the larger society, finds himself con- 
fused and threatened by suddenly having 
to come to terms with an aggressive 
Negro community that wishes to enter 
it en masse.” 


THE NEGRO DEMAND FOR POWER 


This fact, in turn, poses another ideo- 
logical problem. The whole orientation 
of the intergroup relations movement, or 
approach, traditionally has been toward 
an emphasis on persuasion, rationality, 
and the reduction of intergroup tensions. 
By its very nature, this approach assumes 
gradualism, since it takes time to rid peo- 
ple of prejudice or to change their minds. 
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It assumes that people’s minds or beliefs 
must be changed before their behavior 
can be changed, whereas one of the key 
findings of social psychology, as Jerome 
Bruner has reminded us, is that men act 
themselves into a way of believing at 
least as often as they believe themselves 
into a way of acting, Most important of 
all, the emphasis on the reduction of 
intergroup tensions is incompatible with 
the main thrust and meaning of the Negro 
protest movement: its demand for power. 

And power—not desegregated lunch 
counters, not integrated schools, no, not 
even equal (or for that matter, preferen- 
tial) access to jobs—is what the Negro 
revolt is all about. 

Indeed, the Negro revolt cannot be 
understood except as a long-suppressed 
reaction against an imbalance of power— 
an imbalance which whites take for 
granted, but which Negroes have always 
resented, Negroes have never had the 
sense of controlling their own destinies; 
they have never had the feeling that they 
were making, or even participating in, 
the decisions that really counted, the de- 
cisions that affected their lives and for- 
tunes, 

Equally important, Negroes’ demand 
for power is a crucial part of the struggle 
to overcome the devastation that the past 
350 years have wrought on Negro per- 
sonality. The apathy and aimlessness— 
the anomie, to use the sociologists’ term 
—that characterize the Negro poor, and 
the crisis of identity that afflicts Negroes 
of all classes, stem from their sense of 
dependency and __powerlessness—their 
conviction that “Mr. Charlie” controls 
everything, Negro leaders included, and 
that he has stacked the cards so that 
Negroes can never win. Negroes cannot 
overcome the apathy that keeps them 

locked in the slum—they cannot achieve 
their manhood, to use the phrase that has 


recurred throughout Negro protest litera- 
ture for centuries—until they are in a posi- 
tion to make or influence the decisions 
that affect them—until, in a word, they 
have power. 

At the same time, it must be admitted, 
the Negro demand for power has itself 
evoked the white backlash, bringing to 
the surface racist sentiments that had 
been hidden—in some instances, racist 
sentiments no one thought existed. The 
white backlash, no less than Negro anger, 
is a fact that has to be reckoned with— 
by civil rights groups no less than by 
mayors. I hope I am not being pollyana- 
ish, however, in suggesting that the con- 
flict may contain the seeds of its own 
solution, What is crucial, I think, is that, 
for all their antipathy, whites are being 
forced to negotiate with Negroes—which 
means they are forced to recognize Negro 
power. When whites negotiate with 
Negroes, therefore, it not only helps 
solve the Negro’s “Negro problem,” it 
helps solve the white man’s “Negro prob- 
lem,” as well; for whites begin to see Ne- 
groes in a different light—as equals, as 
men. 


CONFLICT, INEVITABLE VEHICLE 
OF POWER SHIFTS 


What I want to emphasize here, how- 
ever, is that conflict is inevitable; power 
cannot be achieved without it. Let me 
repeat: power cannot be acquired with- 
out conflict. For no group ever surrenders 
power voluntarily, Nor can power be re- 
ceived as a gift; it must be taken, for it is 
in the process of striving for power that 
people become powerful; it is in the 
process of fighting for freedom that they 
become free, 

Several things follow from this, For one 
thing, whites will have to abandon their 
tradition of command and their habit of 
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speaking for, and acting for, Negroes. 
Their role must be limited: to stimulate 
indigenous leadership and activity, to 
teach skills of organization, and then to 
retire to the sidelines—to retire to the 
sidelines even if the black neophytes are 
making mistakes, For if Negroes are to 
gain a sense of potency and dignity, it is 
essential that they take the initiative in 
action on their own behalf; the politics of 
human life do not permit of equality 
when one person or one group is con- 
stantly in the position of magnanimous 
donor and the other in the position of 
perennial recipient. 

“We act as though taking help is about 
as comfortable as giving it,” Elizabeth 
H. Ross of the District of Columbia 
Department of Public Welfare has said. 
“We have more or less convinced our- 
selves that accepting help is not neces- 
sarily a submission, nor an effort.” 

But it is a submission—one that erodes 
the dignity and destroys the spirit. At this 
moment of history, therefore, it is far 
more important that things be done by 
Negroes than they be done for them, For 
only if the mass of Negro slum-dwellers 
are involved in action on their own be- 
half will they be able to climb out of 
their slums en masse—which is to say, only 
if the mass of Negro slum-dwellers are 
involved in action on their own behalf 
can the city be saved, But can this be 
done? 


IT CAN BE DONE 


The answer, quite simply, is that it has 
been done—in the Woodlawn section of 
Chicago, under the aegis of Saul D. Alin- 
sky of the Industrial Areas Foundation. 
To do the job, however, requires a radical 
break with a great many of the traditions 
and assumptions of the profession of in- 
tergroup relations. To mobilize the resi- 
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dents of a slum, that is to say, requires 
the development of indigenous leader- 
ship and, equally important, the develop- 
ment of a mass organization which will 
give the slum dwellers the power they 
need to force change. But this organiza- 
tion can be created only by appealing to 
the self-interest of the local residents and 
to their resentment and distrust of the 
outside world, and only by demonstrat- 
ing through boycotts, strikes, picketing, 
and other so-called disruptive actions 
that the use of power can change things. 
The community organizer thus must func- 
tion as a catalytic agent, transmuting 
hidden resentments and hostilities into 
open problems and persuading people to 
break through their apathy and develop 
and harness the power necessary to 
change the prevailing patterns. Change 
of this sort cannot be accomplished with- 
out conflict. “When those prominent in 
the status quo turn and label you an agi- 
tator,” Saul Alinsky has said, “they are 
completely correct, for that, in one word, 
is your function—to agitate to the point of 
conflict.” 

Accepting the necessity and the inevi- 
tability of conflict is no easy matter, It 
goes against the grain of intergroup rela- 
tions as a profession, since our traditional 
emphasis, as I have already suggested, 
has been on reducing conflict and ten- 
sion. It also threatens—and this is much 
more important—it also threatens our 
own sense of security. While most Ne- 
groes are outside the main stream of 
middle-class American life, most profes- 
sional intergroup relations officials are 
on the inside. We may think of ourselves 
as an embattled minority, but we really 
are not. Hence we have a very real and 
deep interest in maintaining peace and 
harmony. 

White liberals—among whom I include 
intergroup relations officials—want racial 
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change, all right, but without trouble or 
turmoil, and without upsetting the exist- 
ing organizations and institutional ar- 
rangements. But changes of the sort Ne- 
groes now demand, at the speed which 
they insist upon, cannot be provided 
without considerable conflict; too many 
Americans will have to give up some 
privilege or advantage they now enjoy 
or surrender the comforting sense of their 
own superiority. Hence white liberals 
must develop a new theory of politics— 
one geared to rapid change rather than 
one designed to eliminate conflict. They 
must learn that there are far worse things 
than conflict; in the words of Rabbi 
Abraham Joshua Heschel, “So long as our 
society is more concerned to prevent 
strife than to prevent humiliation, its 
moral status will be depressing indeed.” 


OF GOVERNMENT AND REVOLUTION 


We liberals must learn an even harder 
lesson—harder, because it requires us to 
abandon a crucial part of our ideology, 
and men cling to their ideologies even 
more tightly than to their status. That 
lesson is that governmental crash pro- 
grams—and by that I mean “domestic 
Marshall Plans” and “wars on poverty’— 
can never produce the self-help that is 
essential if real and lasting change is to 
come about. 

Let me make my meaning clear, lest 
someone confuse me with Mitchell of 
Newburgh or with Goldwater of Arizona. 
In no sense am I attacking governmental 
action on either the federal or the local 
level; on the contrary, neither the federal 
government nor any city or state that I 
know of is spending more than a fraction 
of what is necessary to do more than just 
scratch the surface, What I am attacking 
is the romantic notion that the govern- 

ment—any government—will organize a 


revolution against itself. And that, with 
only some exaggeration, is what has to 
be done if the residents of Harlem, Bed- 
ford-Stuyvesant, North Philadelphia, and 
so on, are to break through their apathy 
and begin to acquire power for them- 
selves. To assume that meaningful com- 
munity organizations—my emphasis here 
is on meaningful—can be created by 
government or financed through govern- 
ment funds is, it seems to me, to betray 
a naiveté of tragic proportions. If logic 
alone is not enough to demonstrate that 
no government will finance attacks 
against itself or against the existing struc- 
ture of society, we now have experience 
of Mobilization for Youth as proof of my 
thesis, 

Thus, Senator Jacob Javits, who at 
least had the political courage to come to 
Mobilization’s defense, suggested that 
the agency “trim down their social action 
programs so that they can carry on their 
essential job-training program for youth.” 
What the Senator failed to realize, of 
course, was that the social action pro- 
grams—not the job retraining programs— 
were the agency’s raison d'etre. 

City Council President Paul R, Scre- 
vane has been even more explicit. “The 
city government,” he said, “does not 
sanction or agree that lawless and dis- 
ruptive activities should be encouraged 
by any organization that is financed by 
public funds.” 

I am not criticizing Mr. Screvane; I 
doubt that any public official could take 
any other position, But I insist that if 
Mobilization for Youth—or Haryou, Or 
any of the other similar agencies that are 
being planned—are barred from so-called 
“disruptive activities,” they might just as 
well close up shop now. For the real issue 
in the Mobilization dispute, I submit, is 
whether we truly want the poor to be 
independent and self-reliant, or whether 
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in fact we prefer to keep them dependent 
and apathetic; whether public assistance 
should be used to give the poor the means 
with which to help themselves, or 
whether welfare should be used to keep 
the poor tranquilized and non-threaten- 


ing. 


THE LESSON FOR INTERGROUP 
RELATIONS AGENCIES 


In retrospect, therefore, the organizers 
of Mobilization for Youth were naive in 
assuming that they could, in their phrase, 
“organize the unaffiliated” with funds 
coming from government. With the 
benefit of hindsight, they appear to have 
made another equally fatal mistake in 
judgment: they took the praise they re- 
ceived from virtually every intergroup 
relations agency at face value; they 
naively assumed that praise meant sup- 
port. They have discovered the magni- 
tude of this error in the last six or eight 
weeks, when most intergroup agencies 
have been conspicuous by their silence. 

I know all the arguments in favor of 
silence: you don’t enter a barroom brawl 
when you're carrying a baby in your 
arms. But if you'll excuse my mixing 
metaphors—something my editors would 
never do—intergroup relations officials 
might ponder Harry Truman’s homily 
that “If you can’t stand the heat, get out 
of the kitchen.” And there is bound to be 
heat in the kitchen of intergroup rela- 
tions, As Rev. Arthur Brazier, first presi- 
dent of The Woodlawn Organization in 
Chicago, has put it, 


The period of race relations, with its well- 
intentioned but limited possibilities, is over. 
The days of approaching segregation via 


high-level conferences, emergency spot 
moves of personalized social and political 
pressures . . . of generous financial contribu- 


tions to various Negro organizations and 
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causes, and all of the other actions which 
characterize the white liberal of the past 
period of “race relations,” those days are 
over; they are ended . . . The struggle, and 
it is a struggle, has moved down into the 
streets, the homes, the schools, into the very 
political and economic centers of our society 
and, in short, down to the people them- 
selves. 


If they are to play a significant role in 
solving the racial crisis, therefore, inter- 
group agencies and officials will have to 
shift their emphasis from conferences and 
study to action, to involvement in the 
struggle. There is an old Talmudic injunc- 
tion that seems to me to be relevant here: 
“Let not your learning exceed your 
deeds.” The rabbis, needless to say, were 
not derogating learning but emphasizing 
that justice is neither an abstraction, nor 
a sentiment, nor a relationship, but an 
act, When the Prophets of old spoke of 
justice, their injunction was not to be 
just but to do justice; it is the act that 
counts. 


AND THE LESSON FOR NEGRO AGENCIES 


Negro agencies, let me emphasize, 
must also change. The last several years 
have been characterized by enormous 
dissipation of energies in one-shot demon- 
strations that are doomed to failure, and 
that can only result in even more frustra- 
tion and bitterness, and by an almost total 
absence of any attempt to build mass- 
based organizations for the long pull. 
The reason, I suspect, is that Negroes, for 
all their experience of white prejudice 
and brutality, grossly underestimated the 
depth of white resistance; for a time, at 
least, after Birmingham, there was a gen- 
eral feeling that a few more blasts on 
the trumpet were all that was needed to 
bring the walls tumbling down. 

The classic example—and I use it only 
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to illustrate my point, not for any invidi- 
ous comparisons—was the first New York 
City school boycott, though the march on 
Washington could be substituted just as 
well. For the first time, the impossible 
was done: the Negro residents of the 
city were pulled together in something 
like a democratic, mass-based organiza- 
tion. It was a very considerable achieve- 
ment. And for what? To boycott the 
schools for a single day—as if a one-day 
boycott (or even a week-long boycott) 
could have solved the enormously com- 
plex problem of providing Negro slum 
youngsters with the kind of education 
they need. And after the one-day boycott 


—after the incredible effort that had gone 
into organizing the Negro community— 
the organization was simply disbanded. 
The result was cynicism and disillusion- 
ment, leading up, finally, to the fiasco of 
May 18th, when only four or five thou- 
sand people turned out for a rally which, 
it was announced in advance, would be 
a failure if any fewer than 15,000 showed 
up. Negro leaders, I fear, no less than 
white, have spent too much time on talk 
and too little on action. The job of build- 
ing and maintaining a mass organization 
is a hard, mean, dirty job that must go on 
seven days a week, fifty-two weeks a 
year. 


TEN YEARS OF DELIBERATE SPEED 


Erwin Knoll 


Does segregation of children in public 
schools solely on the basis of race, even 
though the physical facilities and other 
‘tangible’ factors may be equal, deprive 
the children of the minority group of 
equal opportunities?” 

“We believe that it does.” 

On Monday afternoon, May 17, 1954, 
the Chief Justice of the United States 
calmly read those words in a hushed 
Supreme Court chamber and ushered in 
a new era for race relations and for the 
Nation’s schools. Speaking for a unani- 
mous Court, Justice Earl Warren declared 
that “in the field of public education the 
doctrine of ‘separate but equal’ has no 
place. Separate educational facilities are 
inherently unequal.” 

When Justice Warren read the historic 


decision in Brown v. Board of Education 
a little more than a decade ago, separa- 
tion of public school pupils “solely on 
the basis of race” was required by law 
in 17 Southern and border States and in 
the District of Columbia. School segrega- 
tion was also practiced, with or without 
legal sanction, in scores of Northern com- 
munities. The equity of “separate but 
equal” facilities, enunciated by the Su- 
preme Court in its Plessy v. Ferguson 
decision (which involved facilities in 
trains), had stood since 1896. 

The momentous significance of the 
Supreme Court’s new ruling was there- 
fore readily apparent. Almost as soon as 
Justice Warren finished speaking, the 
Voice of America was broadcasting the 
news in 34 languages to nations that had 
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been sharply critical of racial discrimina- 
tion in the United States. On Tuesday 
morning, May 18, the New York Times 
devoted seven full pages to the decision. 

“Let all the people praise the Lord,” 
said Mary McLeod Bethune, the famous 
Negro educator and crusader, reflecting 
the jubilant response of the Negro. 

The ruling was generally welcomed in 
the North. In the South, some predicted 
—accurately, as it turned out—that “blood 
would run in the streets” before the 
Court’s decision was put into effect, but 
most initial Southern reaction, was re- 
strained, 

A decade and more after Brown v. 
Board of Education, only the most pre- 
liminary assessment of the decision’s full 
impact is possible. That the South has a 
long way to go toward full compliance 
with the letter of the law is a fact that 
is demonstrable by simple arithmetic. 
That many Northern localities are only 
beginning to comply with the spirit of 
the law is self-evident even as belated 
progress is made. 

That the Supreme Court ruling of 1954 
will, in time, bring a full measure of edu- 
cational opportunity to all Americans is 
a promise that appears, in 1965, to be 
moving toward fulfillment, At the rate of 
compliance between 1954 and 1965, it 
would take centuries for the public 
schools of the Deep South to achieve full 
desegregation, But such stark calcula- 
tions are somewhat beside the point. 
Judicial, legislative, political, and social 
pressures are at work to quicken the 
pace, 


A national opinion poll conducted 
shortly after the Supreme Court ruled 
found that 54 percent of the populace 
approved the decision and 41 percent 
disapproved. The national percentage of 
those endorsing desegregation, as gaged 
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by subsequent polls, has grown steadily 
since 1954. But in the Southern and 
border States, the first poll found that 
only 24 percent approved the decision, 
while 71 percent disapproved, and those 
percentages have held steady for the past 
decade. 

At the time of the ruling, however, 
neither in the North nor in the South did 
anyone foresee its full impact. Certainly 
Northerners, complacently confident that 
their schools had long been “integrated,” 
did not anticipate the mass demonstra- 
tions and boycotts that would be mount- 
ed in protest against racial imbalance and 
substandard classroom conditions. 

Few suspected, in 1954, that Southern 
State legislatures would enact more than 
400 laws and resolutions—199 in Louisi- 
ana alone—designed to delay or delimit 
implementation of the Supreme Court 
decision, or that desegregation efforts 
would be attended by shootings, bomb- 
ings, burnings, and riots, 


It could not be foreseen, in 1954, that 
one of the localities directly involved in 
the Supreme Court's decision—Clarendon 
County, S. C.—would still be operating an 
entirely segregated school system 11 years 
later, or that another—Prince Edward 
County, Va—would padlock its public 
schools for 5 years to avoid desegregation 
and would not reopen them until the fall 
of 1964, and then only under the mandate 
of another Supreme Court order. 

In this eleventh year since Brown v. 
Board of Education, some desegregation 
has come to 583 of the 2,989 school dis- 
tricts in the 11 States of the Deep South. 
The number of desegregated districts 
ranges from 3 in Louisiana and 4 in Mis- 
sissippi, to 292 in Texas. The South has 
734 school districts with either all-white 
or all-Negro enrollments and 1,672 bi- 
racial districts in which no desegregation 
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whatever has taken place. When school 
opened last fall, 139 districts were de- 
segregated for the first time—about the 
same number that had taken the step a 
year earlier. In the 6 border States and the 
District of Columbia, 720 of the 771 bi- 
racial districts have desegregated. 

But numbers of desegrated districts 
are deceptive, for much of the compli- 
ance has been token, at best. Though 
more than a fourth of the biracial districts 
in the 11 Southern States are listed as 
desegregated, well under 2 percent of 
the Negro pupils in these States are at- 
tending classes with white children. The 
percentage has been rising almost im- 
perceptibly since 1954. This year, slightly 
more than 50,000 of the 2.9 million Negro 
pupils in the South are directly benefit- 
ing from Brown v. Board of Education. 
If the border region is included, the per- 
centage is still only about 11. 

Nevertheless, judicial, legislative, and 
other pressures have been stepping up 
the pace. Most telling among judicial 
moves was an opinion by the Supreme 
Court last May. The Court, which in 1955 
suggested a flexible standard of “all delib- 
erate speed” for implementation of its 
1954 desegregation ruling, declared that 
“the time for mere ‘deliberate speed’ has 
run out.” 

In another decision last May, this one 
involving Atlanta’s gradual desegregation 
plan, the Court observed that “the con- 
text in which we must interpret and ap- 
ply this language [‘all deliberate speed’] 
to their plans for desegregation has been 
significantly altered.” Taking their cue 
from these and other recent Supreme 
Court comments, lower Federal courts 
have been insisting on more rigorous 
standards. 

The 1954 decision was given its first 
statutory recognition by Congress in the 
Civil Rights Act of 1964. 


Title IV of the act requires the U.S. 
Office of Education to make a survey and 
report to the Congress within 2 years on 
the progress of desegregation and condi- 
tions affecting the lack of equal educa- 
tional opportunity by reason of race, 
religion, or national origin at all levels. 

The Office also is authorized to give 
technical assistance and grants, if re- 
quested, to local public school systems 
planning or experiencing the process of 
desegregation. Such assistance may take 
the form of— 

1. Technical aid, such as information 
or expert personnel 

2. Special institutes at colleges or 
universities to train school personnel to 
deal with desegregation problems 

3. Grants to school boards to pay for 
training programs or employment of 
specialists, 

An $8-million supplemental appropria- 
tion for the Office of Education was ap- 
proved by the Congress in October. 

In addition, title IV of the act em- 
powers the Attorney General to file suit 
for the desegregation of public schools 
and colleges if he receives a signed com- 
plaint, believes the complaint has merit, 
and certifies that the aggrieved persons 
are unable to initiate or maintain legal 
proceedings, and that the action would 
“materially further” orderly school 
desegregation. 

Title VI of the act, which bars racial 
discrimination in any program or activity 
receiving Federal financial assistance, is 
also expected to accelerate the rate of 
school desegregation in the South—espe- 
cially as it gives local officials who would 
like to proceed with desegregation an 
economic argument with which to per- 
suade reluctant constituents. 

Regulations for carrying out Title VI 
were approved by the President in De- 
cember, 
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Whatever the future pace of deseg- 
regation may be, the educational impact 
of the 1954 Supreme Court decision has 
already been substantial, and promises 
to produce even more sweeping changes. 
Even before the Court spoke, while the 


see Estimates for 1964-65 


first legal challenges to the “separate 
but equal” doctrine were making their 
tortuous way through the lower courts, 
Southern school districts began moving 
to bring Negro schools into compliance 
with the 1896 Plessy v. Ferguson require- 
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ment by making them truly equal in 
terms of buildings, equipment, and the 
like. That effort continues. 

“We have several decades of proof that 
separate facilities are seldom equal,” says 
Syracuse University sociologist Charles 
V. Willie. “The only reason for separat- 
ing persons in the first place is to accord 
them differential treatment.” 

Nowhere has the validity of this com- 
ment been better illustrated than in the 
public schools of the District of Colum- 
bia, where the “separate but equal” doc- 
trine was firmly adhered to until the 
Supreme Court made its decision, It was 
not until the Negro and white divisions 
of the school system were merged that 
citizens learned of shocking deficiencies 
in the achievement levels of Negro pupils. 
The discovery prompted a search for new 
techniques of teaching and school organ- 
ization, a search which has begun to 
show impressive results despite formid- 
able fiscal and political obstacles. 

Because de jure school desegregation 
in the South is far from an accomplished 
fact, the region has not yet been con- 
fronted with the even more complex issue 
facing the North—de facto segregation 
based on discrimination in housing. How 
this will be solved remains to be seen. 

Two significant Supreme Court actions 
in the field of de facto school segregation 
were recorded in 1964, In the first, a case 
involving the public schools of Gary, 
Ind., the Supreme Court left standing a 
lower court ruling that school authorities 
are not constitutionally obligated to end 
racial imbalance that does not stem from 
assignment of pupils by race. In the sec- 
ond case, the Court declined to review 
a lower court’s finding that New York 
City may deliberately zone a school dis- 
trict so as to minimize racial imbalance. 
The two actions, seemingly contradictory 
at first glance, actually point to a con- 


sistent position under the Constitution: 
local school authorities may but do not 
have to take racial factors into account in 
seeking to promote balanced enrollments. 


There are those who hold, with Dr. 
Willie of Syracuse, that the neighborhood 
school concept “cannot be justified” when 
it contributes to the perpetuation of 
segregated schools, Others contend that 
the cities must upgrade their slum 
schools, Negro or white, while preserving 
the principle of neighborhood attend- 
ance. 

New York City, the Nation’s largest 
school system, is pressed on the one hand 
by demands of militant civil rights or- 
ganizations and on the other by the pro- 
tests of white “parents and taxpayers.” 
It is groping toward a policy that will 
encompass school rezoning, transporta- 
tion of some pupils to promote racial 
balance, and intensive improvement of 
schools in the city’s Negro and Puerto 
Rican ghettos. 

In Chicago, where controversy over 
racial imbalances and inadequacies of 
predominantly Negro schools reached the 
flashpoint a year ago, a five-man panel 
headed by University of Chicago sociol- 
ogist Philip M. Hauser has rebuked the 
school board for failing to “move earlier 
and more rapidly in a determined and 
creative manner to resolve the problem of 
school integration.” The committee pro- 
posed enlarged elementary school zones 
to promote more biracial classes, “open” 
(citywide) enrollment in secondary 
schools, better integration of teaching 
staffs and across-the-board efforts to 
improve the quality of the school pro- 
gram. 

In Portland, Oreg., a 43-man Commit- 
tee on Race and Education, headed by 
Circuit Judge Herbert M. Schwab, ad- 
dressed itself frankly last fall to the ques- 
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tion of whether Portland’s schools are 
providing equal educational opportuni- 
ties for children of all races. It frankly 
answered: “No, they are not, Our studies 
indicate that our schools in their present 
educational practices are not achieving 
their purpose for students from culturally 
deprived circumstances and this is partic- 
ularly true for Negro students.” The 
Portland committee’s massive 249-page 
report rejected proposals for transporta- 
tion or school-pairing as devices for 
achieving racial balance, But it urged 
adoption of a far-reaching program of 
educational reforms. 

In these cities, in Baltimore, St. Louis, 
Cleveland, and a score or more of other 
urban centers the past year has brought 
some innovations that have made “com- 
pensatory education” the years most 
significant term in the lexicon of Amer- 
ican pedagogy—prekindergarten pro- 
grams, after-school classes, remedial and 
counseling efforts on an unprecedented 
scale, 

Even with such steps behind them, 
however, the Nation’s schools have an 
awesome amount of catching up to do. 
The Civil Rights Act of 1964 has provided 
statutory authority for the Office of Edu- 
cation to bring its formidable research 
resources to bear on the issues involved 
in school desegregation. Only the tur- 
moil in the streets of the North and the 
endless litigation in the courtrooms of the 
South has brought the questions to the 
fore in local and State education agencies 
and on the college campuses. 


High on the list of critical issues is the 
training provided for Negro teachers in 
the South, The Educational Testing Serv- 
ice, which administers the National 
Teacher Examination, has studied the 
performance of graduates of Southern 
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Negro teacher's colleges. Arthur L. Ben- 
son, who directs the teacher testing pro- 
gram, said last year: “Unless the vicious 
circle is broken, whereby large numbers 
of undereducated American teachers are 
permitted to undereducate other genera- 
tions of Americans, it is futile to hope 
that the gap between inadequate school- 
ing for large numbers of children, and 
quality education for others, will be 
closed in Southern education.” 

The entire field of Negro higher edu- 
cation is just beginning to receive atten- 
tion. In the South, 131 publicly supported 
institutions of higher learning—more 
than 60 percent of the total—have official- 
ly desegregated. Of 299 private institu- 
tions, at least 136 now admit students of 
both races. But these figures, like those 
for desegregated school districts, are 
overshadowed by the facts of actual en- 
rollments; most Negro college students in 
the region continue to attend under- 
staffed and underfinanced Negro institu- 
tions, The recent surge of interest in the 
plight of these schools has proved to be a 
mixed blessing. Some Negro educators 
detect a patronizing “big brother” attitude 
in some Northern institutions that are 
offering help, and ohers complain that the 
new demand for “instant Negroes” in 
student and faculty ranks of predomi- 
nantly white colleges is stripping the 
Negro institutions of their promising 
scholars. 

These, however, are problems of con- 
cern, not of neglect, and they point to 
long-range progress as well as to trou- 
blesome short-range dislocations. The 
same can be said of all difficulties, finan- 
cial, political, practical, and theoretical, 
that confront education in the North and 
South as it attempts to come to terms 
with the challenge of providing equal 
educational opportunity. 
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Urban Change and 
Development: 
The Planning Approach 


Rapid urban growth is perhaps one of the most important social trends of 
modem American society. So pronounced has been this trend in recent 
decades that almost all contemporary social problems, including all of those 
considered in this book, have been associated with the process of urbanization 
in one way or another. For example, the relationship between the physical 
dimensions of urbanization and the social pathologies they seemingly produce 
have been recently described by a prominent journalist as follows: 


An observer of the sprawling urban scene today might be compelled to concede 
that the superficial monotony of physical similarity must be the least important 
of all the ailments of the squatting modern metropolis region whose air grows 
fouler and more dangerous by the day, whose water is threatened increasingly 
by pollution, whose mobility is undermined by accumulations of vehicles and 
withering transit, whose educational system reels under a growing variety 0 
economic, social, and national emergencies, and whose entire pattern is assum- 
ing an ominous shape and sociological form, with well-to-do whites in their 
suburban cities ringing poverty ridden minority groups widening at the core.’ 


In another example, sociologist Alvin Boskoff identifies the major social 
problems associated with recent urban growth in this brief but exhaustive 
classification scheme: 


Urban congestion and uncontrolled competition for urban space. 

Personal inadequacy and insecurity. 

The costs and dilemmas provoked by continual striving for status. y 

The absence of communal cohesion or morality, especially in crisis periods. 
5. The failure to promote orderly physical and social development for the 
urban region as a whole.? 


Rip poja 
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Of course, the relationship between a very broad and general social process 
such as urbanization and much more concrete examples of social problems 
such as race relations, poverty, crime, or the personal pathologies are very 
difficult to observe directly, and there is a very complex and indirect chain 
of events by which these two levels of behavior can even be remotely con- 
nected. But it is not our purpose to examine the much less direct results of 
urbanization here, because these are more adequately reviewed elsewhere in 
this book. Rather, this chapter is primarily concerned with the most direct 
physical, social, and economic consequences of urban growth and develop- 
ment, such as reflected in the general pattern and character of land use, the 
location of physical structures and facilities, the design of street, transit, and 
transportation systems, and the nature and distribution of other physical 
facilities and services which are considered necessary and desirable for “the 
economic betterment, comfort, convenience, and the general welfare” of life 
in urban communities. In other words, the discussion to follow is about those 
kinds of problems which increasingly are coming to be the technical respon- 
sibility of a wide variety of urban planning agencies in local, state, and 
national governments. Taken by themselves, these problems are of sufficient 
magnitude and complexity to warrant separate consideration, 


URBAN CONGESTION 


Slums, overcrowding, and congestion are among the most obvious condi- 
tions of much urban development, and they can be directly related to recent 
changes in the density and distribution of the American population, as well 
as to technological changes which have made such population shifts possible. 
For example, while urban growth was steady but not very rapid in the United 
States up to the early part of the nineteenth century, it was dramatically 
accelerated by the industrial revolution, which brought large numbers of 
rural and foreign migrants to American cities in the latter part of the nine- 
teenth and early part of the twentieth centuries. By 1920 more than one half 
of the United States population lived in urban areas. This accelerated trend 
has continued to the present. Today, more than 70 percent of the population 
lives in urban areas, while only about 8 percent remain in rural farm areas. 
This is almost a complete reversal in the distribution of the population since 
the time of the first U.S. census in 1790, when only 5 percent of the population 
lived in urban areas and the large majority lived on farms.* a x 

Much urban growth has been concentrated in our largest cities, which 
have been growing in numbers and density, and this trend has produced 


serious problems of overcrowding in residential, industrial, commercial, and 
public facilities. In the earliest periods of rapid urban expansion, the health 
and sanitation problems created by the concentration of large numbers y 
people in relatively small Jand areas often made living conditions intolerable 
and resulted in repeated epidemics of major proportions. Some of these con- 
ditions, as well as some of the early responses to them, have been reported 


as follows: 
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As early as 1834, a sanitary report for New York City called attention to bad 
housing as a cause of disease. A second report, submitted in 1842, was even more 
detailed and insistent in pointing out the interrelation between the two. The first 
tangible result of these studies and of agitation for improvement was the creation 
of a city health department in 1866 and the passage of the first tenement law in 
1867. Buildings with no sanitary facilities beyond the privy and the gutter were 
being crowded together in such a way as to leave many dwellings virtually with- 
out light and air. Not until 1879 was a law passed prohibiting the building of 
rooms without windows. Nor were these conditions confined to New York City. 
None of the large cities made adequate public provision for disposal of sewage 
until late in the nineteenth century, and even in 1900 Philadelpia and St. Louis 
had twice as much street mileage as sewer mileage. In the same year Baltimore, 
New Orleans, and other cities were still relying on open gutters for drainage. 
Frequently, cities were prompted to construct sewer systems only by social catas- 
trophe. Memphis, for example, did not take this step until after the city had 
been practically depopulated by a yellow fever epidemic in 1879.4 


Throughout the last half of the nineteenth century and the early part of the 
twentieth, isolated efforts were made in a wide variety of American cities to 
ameliorate problems of urban congestion, poor housing, inadequate facilities, 
sanitation, and a host of other needed urban services and institutions. These 
efforts were successful in reducing the high death rates associated with poor 
sanitation and health facilities, 

The fact, however, remains that not only do some of the worse conditions 
of overcrowding remain in our large cities today, but that such congestion has 
created a host of new problems, such as the contamination of the air, the 
growing shortage of a fresh water supply, and the traffic tie-ups and snarls 
that are now critical aspects of the daily life of urbanites in our largest cities. 

A contributing factor, of course, has been the uncontrolled competition for 
scarce urban space. This often leads to the incompatible use of adjacent 
parcels of land, represented by the intrusion of unsightly, noisy, and conges- 
tion-producing commercial and industrial activities into residential areas, 
and an ever more intensive utilization of the land, without regard for such 
consequences as increased pressures on already overburdened transportation, 
sewage, water, and utility systems, recreation facilities, and so on. 

Also, residential areas tend to deteriorate and become dilapidated in the 
expectation on the part of many land owners that eventually such properties 
will succumb to the inevitable pressures of more intensive and economically 
more productive industrial and commercial uses, In fact, much slum clear- 
ance, supposedly undertaken for the benefit of the affected slum dwellers, 
actually facilitates the conversion of residential areas into nonresidential 
uses.” What happens in this process is that residential land values become 
so high that many middle income families are either forced to live in sub- 
standard housing at excessive cost, or are forced to leave the central cities in 
order to find suitable housing within a reasonable price range. Of course, the 
housing problem becomes even more difficult for many low income and 
minority groups caught in the squeeze between high cost substandard hous- 
ing in the central cities and the social barriers which tend to exclude them 
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from the suburban housing market. For these groups the overcrowded slums 
are the only available alternative. 


METROPOLITANISM AND URBAN SPRAWL 


In contrast to the plight of the city dweller, the migration of those who 
can afford and choose to move to outlying suburban areas represents a much 
larger and perhaps more significant trend toward decentralization of the 
growing urban population. This has produced a metropolitan pattern of urban 
settlement. Recent metropolitan development not only represents a decen- 
tralization of the residential population, but also includes a redistribution of 
many industrial and commercial activities over an ever-expanding land area 
surrounding the central cities. This trend has been greatly facilitated by 
scientific and technological advances of this century, especially in the areas 
of transportation and communications. The extensive use of the automobile 
has eliminated the necessity of locating the place of work and residence in 
close proximity. Thus, those who were first able to afford the use of the private 
automobile were among the first urbanites to resettle in suburban residential 
enclaves, well separated from the more hectic, noisy and other unpleasant 
aspects of the central business district or the factory. 

Shopping centers, factories, and other business establishments were able 
to decentralize as they lessened their dependence on waterways, railroads, 
and an adjacent labor supply. The telephone, the motor truck, and the auto- 
mobile made them readily accessible to their suppliers, their customers, and 
their employees at almost any location within the metropolitan complex. 
Much of the industrial and commercial decentralization thus made possible 
was probably a response to the larger quantities of cheaper land in outlying 
suburban fringes. However, it should also be noted that this general pattern 
of dispersion and decentralization is also probably a result of changing values, 
such as industry's desire for more space, more attractive living conditions 
for its employees, and an increasing emphasis on visible symbols of status, 
such as may be afforded by the availability of green open space, pleasingly 
visible architecture and landscaping, adequate parking facilities, etc.° 

It is difficult to identify the boundaries or assess the extent of metropolitan 
growth and development, but perhaps the most commonly accepted estimates 
are those developed by the U.S. Bureau of the Census. According to current 
Census Bureau standards, the Standard Metropolitan Statistical Area (SMSA) 


is the appropriate metropolitan unit. SMSAs are defined as counties contain- 
ing at least one, or more, city of at least 50,000 population, plus adjacent 
counties meeting specified criteria of urban character that are economically 
and socially integrated with the county containing the central city.” So 
defined, many metropolitan areas ignore the political lines of cities and even 
of some states. According to the 1960 U.S. census, there were 212 SMSAs 
in the United States containing 112,885,178 inhabitants, or 62.8 percent of the 
total national population. In addition, the 24 largest SMSAs each had a pop- 
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ulation of more than a million inhabitants. And it is expected that existing 
SMSAs will contain an even larger portion of the total population in the near 
future. 

Of course, statistics such as these do not adequately describe the full im- 
pact of urban sprawl as metropolitan development extends itself and engulfs 
surrounding villages, cities, towns, counties, and farmlands. For example, 
the sprawl of metropolitan growth has been described in these more com- 
monly recognizable visual terms by historian Oscar Handlin: 


Seen from above, the modern city edges imperceptibly out of its setting. There 
are not clear boundaries. Just now the white trace of the superhighway passes 
through cultivated fields; now it is lost in an asphalt maze of streets and build- 
ings. As one drives in from the airport or looks out from the train window, clumps 
of suburban housing, industrial complexes, and occasional green spaces flash by; 
it is hard to tell where city begins and country ends.® 


This sprawling metropolitan settlement pattern in urban areas vastly ex- 
tends the demand for urban services, such as adequate water and sanitation 
systems, transportation and communication facilities for the circulation of 
people, goods, and messages, recreation, schools, and other public facilities, 
and the maintenance of public safety and order over a much larger and com- 
plex area of land and population. According to Scott Greer, it is the failure 
to accomplish essential urban housekeeping tasks such as these, at the level 
expected by most citizens, that is the major source of most “metropolitan 
problems.”*” 


THE POLITICAL FRAGMENTATION OF THE METROPOLIS 


Large metropolitan areas in the United States are characterized by their 
extreme fragmentation into many separate and autonomous local political 
units. For example, there are over 16,000 legally distinguishable separate 
local political units in the 212 Standard Metropolitan Statistical Areas in the 
United States. In the Chicago metropolitan area alone, there are over 950 
separate local governments, and in the New York metropolitan area there are 
over 1100 separate political units.“ This pattern is repeated to a lesser extent 
in every metropolitan area in the country, and as sprawling urban growth 
continues, this proliferation is expected to get even worse. This political 
fragmentation seems to result from the fact that the technological advances 
in transportations and communications, which have permitted and encour- 
aged the physical and social integration of increasingly larger geographic 
areas, have not been accompanied by any real increase in governmenta 
integration. The populations moving outward from the central cities have 
resisted annexation and have incorporated themselves into small residential 
enclaves, variously called cities, townships, or villages. 

The lack of fit between political and social boundaries has important con- 
sequences for the decision-making structure of the metropolitan area. It 
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means that no local government decisions applying to all parts of the area are 
possible. Yet many of the conditions which have been defined as the social 
problems of urban areas can only be controlled by an area-wide political 
system. As some public officials put it, air pollution does not recognize politi- 
cal boundaries, nor do crime, epidemics, poverty, and other conditions which 
require government action. Scott Greer describes the problem this way: 


The vast sprawl of contiguous and overlapping sites for human activity that 
makes up a metropolitan complex is fragmented and incoherent in its policy. 
Disjunction between economic, social, and political boundaries has even Apei 
to dismiss the term “metropolitan community,” for existence side by side in space 
is no guarantee of social structure." 


It must be concluded that governmental fragmentation, if it has not actual- 
ly caused problems such as traffic congestion, air and water pollution, and 
urban blight, has nevertheless effectively prevented any significant solutions 
to these kinds of problems. Perhaps this, at least in part, helps to explain the 
increasing involvement of the federal government in the many problems of 
metropolitan areas. 


THE PLANNING APPROACH 


Planning cities is not a new development, of course, and historically there 
are examples of planned cities that go back as far as several thousand years. 
Even in the United States planned cities were a part of its early history, For 
example, William Penn laid out a planned street system for Philadelphia in 
1682, an important plan was prepared for Manhattan Island in 1811, and the 
original plan for Washington, D.C., prepared in 1802, is another significant 
example of early city planning in the United States.** 

But these early planning efforts were not typical of what was to follow, 
inasmuch as city planning as a modern social movement in the United States 
can more accurately be traced back to the demands for social reforms near 
the middle of the last century. These demands were a response to some of the 
worse conditions associated with the urban-industrial revolution. That they 
represented a distinct departure from the earlier examples of planned cities 
has been evidenced as follows by Robert A. Walker: 


The problem of modern city planning is one of planning new cities only toa 
minor degree. It is primarily a problem of replanning cities already built; also, 
the planning movement in the United States has followed lines which set it apart 
rather sharply from recent European experience. This is particularly true with 
respect to administrative organization for planning. The origins of modern city 
planning in this country must be sought in the economic, social, and political 


upheavals of the last century. 


While isolated attempts were made to ameliorate problems of congestion, 
poor housing, inadequate facilities for transportation, sanitation, and a host 
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of other needed urban services, it began to be recognized around the turn of 
the century that these fragmentary efforts were inadequate and that there 
would have to be more comprehensive approaches to solving these problems. 
Walker has viewed this important impetus to the modern planning movement 
as follows: 


There was a growing realization among those interested in all these problems 
that they were interrelated; and it is in this recognition of relationship and of 
the importance of positive programs for the future, as contrasted with the piece- 
meal corrective measures, that we find the mainspring of modern planning."® 


Another important aspect of the early phases of the modern city planning 
movement was a growing concern on the part of certain civic improvement 
organizations with improving the appearance of their communities, Begin- 
ning in the last part of the nineteenth century and lasting roughly until World 
War I, this phase has been identified as the “city beautiful” movement.” 
Here, the major emphasis was on the esthetic appearance of the city, as 
reflected in civic centers, parks, and landscapes. Also, much of the inspiration 
for this movement appears to have been generated by the Chicago World’s 
Fair of 1893. It has been reported that returning World’s Fair visitors, im- 
pressed by the architectural splendor of the exhibits, stimulated popular in- 
terest in civic esthetics, and that the Fair itself helped activate the symbol 
of the “city beautiful.” Real estate boards, private builders, and bankers were 
among the private civic groups which had a major influence on this phase 
of the planning movement, and while they may have viewed the ugliness, 
crowding, and lack of public facilities as physically, economically, and social- 
ly unhealthy, they were also probably seeking symbol of status and achieve- 
ment through the creation of urban “monuments” which would enhance the 
physical image of their cities. 

Except for a few notable exceptions, the plans advocated and prepared by 
the earlier protagonists of planning received no. official or legal status and 
were usually not implemented in practice. Most of them have been character- 
ized as little more than broad outlines of future possibilities designed to 
arouse public enthusiasm. ° 

Also, planning had no official status as a part of the formal structure of 
local government in its earliest days, and it was not until 1907 that the first 
official planning commission was created at Hartford, Connecticut. Initially, 
the planning commissions had little or no formal authority, and they func- 
tioned primarily as separate advisory boards to the executive and legislative 
branches of local government, to be consulted largely at the discretion of the 
mayor or city council. The planning commissions, averaging in size from 6 to 
9 private citizens appointed as members, theoretically represented a cross 
section of community interests. In practice, however, they were usually over- 
represented by architects, realtors, engineers, and lawyers. This was often 
justified on the grounds that appropriate technical knowledge of professional 
training contributed the most desirable qualification for membership on the 
planning commission. This particular occupational composition of the earlier 


Urban Change and Development: The Planning Approach 189 


planning commissions was crucial in spelling out their activities and technical 
scope. Thus, the city plans focused primarily on architectural and engineer- 
ing problems. This not only stereotyped the content of the term “city plan- 
ning,” as physical in scope, but it also tended to partially limit planning 
from developing in other potential directions until much later. For ex- 
ample, the techniques of economic and sociological research designed to iden- 
tify planning needs in these areas were introduced before World War I, but 
partly as a result of the architectural and engineering orientation of the lead- 
ing planners of this early period, the actual use of these techniques was not 
widely accepted at the outset, and it was not until the very late 1920s or early 
1930s that the scope of planning was broadened to include these important 
areas.*° 

On the other hand, this phase of the planning movement had begun to 
focus on the efficient function of cities and the rational coordination of munici- 
pal services. It provided a set of goals which could be incorporated into the 
ongoing processes of city government, such as zoning and subdivision con- 
trols, public works, and other activities that could be justified on the basis of 
sound financial as well as architectural or engineering considerations. The 
preservation and increase of property values associated with sound zoning 
practices, for example, was a predominant factor in the acceptance and adop- 
tion of zoning as a legitimate function of local government.” 

Perhaps the breadth and limitations of planning in the 1920s can best be 
illustrated by a summary of the contents of the major city plans of that period, 
as reported below: 


A commonly used classification divides a comprehensive city plan into six main 
elements: zoning, streets, transit, transportation (rail), water, and air, public 
recreation, and civic art, or civic appearance, Taken together, street planning, 
land subdivision regulations, and zoning are counted on to motivate the types of 
land development and housing which the city plan aims to secure, so that in 
many plans housing does not appear as a separate element.** 


The 1930s saw the planning movement continuing to cumulatively broaden 
the scope of its goals into a more comprehensive approach to urban problems. 
For example, the disorganizing effects of the depression were instrumental 
in focusing increased attention on slums, poverty, inadequate housing, dis- 
ease, and other social problems that had been glossed over in many of the 
architecturally oriented activities of the earlier periods. Federal and state 
governments were forced to assume a larger responsibility for many activities 
formerly considered the responsibility of local municipalities, and federal 
agencies such as the FHA, the WPA, and the National Resources Planning 
Board were created and funds were made available for dealing with these 


problems. The impact on city planning was as follows: 


The planning commissions, responding to the stimulus of available federal funds, 
entered energetically into planning for slum clearance and housing. Incidental to 
the preparation of applications for housing projects, they collected data on such 
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phases of city life and government as crime, disease, income, industry, the cost 
of rendering municipal services, and tax delinquency. Increasingly, social science 
materials and methods and social scientists came to play a significant role in city 
planning.** 


The 1930s were also characterized by an increased interest in questions 
of the administration and organization of planning as an integral part of local 
government. By that time a number of university-trained public administra- 
tors had joined the staffs of city planning agencies, and helped generate the 
administrative trends in planning described below: 


Municipal officials, as well as students of public administration, came increasingly 
to see that the city planning agency could perform many quite practical admin- 
istrative tasks which would help to solve pressing problems, especially when 
there is much to do and few funds to do it with. The preparation of informational 
reports of all sorts, capital improvement programming, and capital budgeting 
came to be ongoing activities of many of the municipal planning agencies.” 


Finally, another major trend in planning in the 1930s was the growing 
interest in planning for a wider variety of geographic and governmental units, 
such as counties, metropolitan areas, regions, and states. It was probably this 
latter trend, along with resultant debates about the most appropriate unit for 
planning, that led the American City Planning Institute, the representative 
professional association, to change its name to the American Institute of 
Planners in 1939, leaving the geographic and political boundaries of the units 
for which the planning is done open to almost all potential possibilities.”* 
Thus, city planning, urban planning, city and regional planning, comprehen- 
sive planning, physical planning, land use planning, and so on are among the 
various labels intermittently used by the agencies and professionals involved 
in planning for the orderly growth and development of urban communities. 

But in spite of the many advances in its technical scope and function, it was 
not until the period following World War II that urban planning began to 
make a significantly visible impact on the urban scene. The postwar popula- 
tion “explosion,” the boom in housing and transportation, the rapidly grow- 
ing suburban areas, the declining central cities, the increased social and 
geographic mobility of the population, and the resultant demands for higher 
standards in all phases of urban living were among the major forces which 
led to the dramatic postwar expansion of urban planning activities. The 
current acceptance of urban planning as a necessary and desirable function 
of local government is well illustrated by the fact that over 96 percent of all 
United States cities over 10,000 population had official planning commissions 
as of 1961. In actual numbers there were 1136 such commissions actively 
operating.*° 

The rapid growth of the urban planning profession in recent years is 
another good illustration of the central role of urban planning as a response 
to problems of urban development. This skill group has continued to grow in 
size and scope, with a rather marked acceleration following World War Il. 
For example, the American Institute of Planners, the representative profes- 
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sional association, grew fourfold from approximately 1000 members in 1954 
to over 4000 members by 1964. Growing outward from an original architec- 
tural and engineering approach, urban planning has cumulatively encom- 
passed legal, economic, social, political, and administrative approaches and 
techniques. It is perhaps parodoxical that many current controversies and 
debates revolving around planning efforts such as urban renewal and slum 
clearance, transportation, and the location of schools and recreation grow 
out of the fact that urban planning has indeed become so effective in pro- 
ducing visible changes in the current urban scene. 


CURRENT STRATEGIES FOR URBAN PLANNING 


In the first reading, F. Stuart Chapin, Jr., spells out some of the major 
techniques available to planners for guiding urban growth. The general 
master plan, urban development policies’ instruments, area-wide public 
works programs, urban development codes, and metropolitan area programs 
of civic education are among the techniques reviewed. 

William L. C. Wheaton (in the second reading) reviews the recent 
development plans for two major metropolitan areas in the United States and 
suggests how current developments in operations research make it possible 
to establish some measurable criteria for estimating the costs and benefits of 
these plans and the means for their implementation. 

Scott Greer critically assesses the underlying assumptions of urban renewal, 
and what it has accomplished to date, in the third reading, Urban renewal 
has become in recent years one of the most controversial and misunderstood 
aspects of planned urban development. Technically speaking, urban renewal 
is not necessarily an integral part of long-range comprehensive planning, as 
described in the first two selections in this chapter, because many compre- 
hensive community master plans do not contain specific provisions for urban 
renewal, and because some local urban renewal projects have been under- 
taken without reference to the guiding framework of a comprehensive com- 
munity plan, In many communities, planning agencies and urban renewal 
agencies are, in fact, independent, autonomous, and sometimes competing 
departments of local government. ; 

The most relevant criticisms of existing urban renewal projects have to do 


with their impact on low-income housing, Contrary to the original goals of 


era ‘wal pr ‘a ritics intain tha 
y ban rene ] program, the crit! maint that 
the fed i sponsored ur! 


urban renewal to date has materially reduced the suppl c posing 
in American cities, by replacing “bull-dozed” slum housing with new n 
housing, or more economically profitable commercial development ao gon 
residential character. Much criticism points not only to the psychic = 
emotional burdens imposed on low-income groups a omiy etl = 
and Negro minorities ) involuntarily relocated from renewal areas, but a s 
to the fact that urban renewal has not adequately compensated Ta 
groups for their losses; that is, it has not necessarily provided them wit 
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better housing or neighborhood facilities than those from which they have 
been evicted. Of course, this is not so much a criticism of the general concept 
of urban renewal itself as it is a criticism of the particular uses to which urban 
renewal has been put. Most critics would probably support urban renewal, 
if it were used to provide more and better low-cost housing for low-income 
groups, and if relocation problems could be minimized or handled in more 
helpful and humane ways than they have in the past. The fact that urban 
renewal nevertheless has become a widely used approach for redeveloping 
economically declining areas in many cities suggests that it becomes increas- 
ingly important that the programs and policies of urban renewal be more 


clearly understood. 
Finally, some of the current major proposals and programs for relieving the 
problems of urban transportation systems are reviewed by the staff of Con- 


sumers Union in the last reading in this chapter. 
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TAKING STOCK OF TECHNIQUES 
FOR SHAPING URBAN GROWTH 


F. Stuart Chapin, Jr. 


The implications of the steady drift of 
population to urban regions, coupled 
with trends toward larger families and 
an extended life span, have become a 
favorite subject of speculation, Certain- 
ly the take-off base for this growth is in- 
controvertible: there is no mistake about 
the expansion under way in metropolitan 
areas today. What proportions this build- 
up will reach one, two, or three decades 
ahead is anybody's guess, but under the 
most conservative view, the physical im- 
pact is likely to be staggering. How well 
equipped is the planning profession for 
the task ahead? Quite apart from the 
never-ending quest for new and im- 
proved techniques, what tools do we now 
have for shaping growth, and are we 
getting optimal performance out of 
them? 

This paper seeks to take stock of the 
situation by reviewing the range of tech- 
niques available to urban planners today 
and then exploring ways of making more 
effective use of them. “Techniques” is 
used to refer to means for prescribing, 
regulating, or in other ways influencing 
the course of events in urban areas so as 
to produce an intended pattern of land 
development. Urban growth or expansion 
is taken to mean the physical extension 
of urban areas by growth. Though related 
to urban growth, the renewal of devel- 


oped areas is not specifically treated here. 

In focusing on techniques, this paper 
by definition is not directly concerned 
with goals. Yet in some respects, a goal 
image of the form of the city as it may 
develop and assume a semblance of real- 
ity in the consciousness of the community 
constitutes a technique in itself—in the 
long run, perhaps the most powerful tech- 
nique of all. The Center City image of 
Philadelphia indicates how an idea can 
achieve momentum of this kind. While 
there is thus power to an idea that in 
effect makes it a technique, for purposes 
of this discussion goals per se are not 
considered. 


Techniques in use in urban areas today 
are a curious patchwork of devices, many 
an outgrowth of special-purpose efforts 
to meet particular problems and needs 
of their time, and many bearing the mark 
of the fragmented governmental situa- 
tions that have prevailed during the 
period when the techniques evolved. We 
do not have to look far to see that urban 
growth problems have been with us for 
some time, but only in the post-World 
War II period of growth have we begun 
to see the serious proportions that these 
problems can reach in the years immedi- 
ately ahead. Until recently it was com- 
mon to find techniques developed and 


From Journal of the American Institute of Planners, 29, 2 (May 1963). By permission of the 


author and the American Institute of Planners. 


Taking Stock of Techniques for Shaping Urban Growth 


administered on an individual basis, each 
serving a purpose with respect to a prob- 
lem or need and each treated unilaterally 
for that purpose alone. The “Balkaniza- 
tion” of governmental jurisdictions in 
metropolitan areas has greatly complicat- 
ed the situation, and until improved 
mechanisms of intergovernmental collab- 
oration are developed and put into prac- 
tice, this situation is likely to continue to 
be a source of difficulty and confusion. 
Many of the techniques were pioneer- 
ing developments of their time and came 
into being with much travail. The per- 
sistence of a technique—its ability to 
weather change and resist attack through 
the ensuing years and, indeed, repel 
modernization and readaptation—appears 
to bear some relationship to the extent 
of baptismal fire it faced in the beginning. 
Zoning offers a classic illustration of a 
war horse which has achieved great 
strength by dint of the battles it has been 
through. Acceptance was slow to develop, 
and even after its initial validity as a tech- 
nique was established, it went through 
many tests. To survive, therefore, tech- 
niques such as zoning have become so 
thick-skinned that they seem to have an 
immunity to re-evaluation and modifica- 
tion, Families and businesses which made 
location decisions on the basis of these 
measures view their modernization with 
suspicion—sometimes with justification. 
Further, the custodians of these tech- 
niques sometimes add to the climate of 
resistance. Local officials frequently are 
unable to free themselves from the mem- 
ories of the battles encountered in getting 
acceptance of the technique and behave 
in ways which slow up the readaptation 
of old techniques to mesh with new ones. 
Thus the evolution of techniques one 
at a time and in segmented jurisdictions, 
and the resistance to change that goes 
with the hard-won acceptance of a tech- 
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nique, have all contributed to the patch- 
work inheritance we have today. But the 
climate is changing. Now that the 
magnitude of growth and the outlines of 
the problems that lie ahead can be seen 
more clearly, there is a willingess to try 
new techniques which were unheard of 
before World War II. There is also a 
greater emphasis on positive measures, a 
deepening interest in pinning down goals 
of urban growth and expansion and in 
defining alternative land development 
and transportation patterns for fulfillment 
of these goals. To reach decisions where 
choices must be made forces local officials 
and groups into a wider scope of ap- 
proach to problems and needs of expan- 
sion. This enlarged perspective in turn 
makes for a more favorable climate for 
acceptance of new techniques and 
adaptation of old ones. It permits an 
approach that looks beyond the present 
or even the decade ahead, and views 
urban expansion in terms of a whole 
sequence of growth stages where tech- 
niques are utilized in varying matched 
combinations at different points in time. 
This dynamic approach is fundamental 
in evaluating techniques for guiding 
urban development. 

What are the techniques that have been 
used to date in regulating, directing, or 
in other ways influencing urban expan- 
sion, and what are the objectives implicit 
in each? How might they be used with 
greater effectiveness? Techniques in use 
today might be classified in any number 
of ways, but for purposes of this discus- 
sion they are listed on a basis that will 
fit into the guidance system approach 
proposed at the end of this paper: 


1. A general plan for the metropolitan 
region 

2, The urban development policies in- 
strument 
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3. A metropolitan area public works pro- 
gram 

4. An urban development code 

5. An informed metropolitan commu- 
nity 


Implicit in this listing is an over-all 
organizing force which is customarily 
embodied in the general plan. But in per- 
forming this organizing role, the plan 
functions as a technique through the 
medium of the other techniques which 
succeed it on the list. Also implicit is the 
mutual reinforcement that the last four 
groups of techniques supply to one an- 
other and the notion that techniques can 
be employed in strategic and linked com- 
binations. These interrelationships among 
techniques will be taken up in the last 
part of this paper. 


The general plan—variously known as 
the comprehensive plan, master plan, 
guide plan, development plan—is perhaps 
the oldest of the techniques for guiding 
urban expansion in use today. The use 
of a plan for organizing the structure and 
form of urban settlements goes back well 
before the Christian era, In recent times, 
especially in the Western World, the 
effectiveness of a plan in guiding devel- 
opment has been dependent on how 
well-related it is to the decision-making 
process of governing bodies, This depen- 
dence has given rise to the emphasis that 
today is placed on the planning process 
and the function of planning in govern- 
ment, 

Acceptance of the general plan con- 
cept is not universal. Indeed, the concept 
has been under heavy attack in the past 
few years. Much of the criticism can be 
expected as a normal outgrowth of the 
first large-scale test of the concept, for 
until the 701 Program came along, the 
instances where the general plan was 
used as an instrument of decision-making 
by local governments were not many. 


Under the spotlight, the fly specks of the 
general plan suddenly assume enormous 
proportions. There are also whole new 
legions of “experts” on the scene who 
provide a considerable claque in the 
politics of finding fault with a concept. 
But with all the growing pains of a con- 
cept undergoing its first widespread test, 
it is well to note some of the more basic 
criticisms that lie beneath the smoke. 

There are many worthy of note, One 
very fundamental and often repeated 
criticism is the Rip Van Winkle history 
of the general plan concept in many com- 
munities—a failure to follow through on 
the original legislative grant of authority 
to develop and adopt the general plan, 
often resulting in a decimation of the 
concept by the use of such techniques as 
zoning and subdivision control without 
first preparing the plan on which they 
were supposed to be based. A whole 
series of criticisms focus on the nature of 
the plan itself. One of these sources of 
criticism points to the mechanistic and 
unimaginative character of plans, a com- 
plete blackout in the area of urban 
design. Another points to the absence of 
any consideration of attitudes and 
preferences of people living in the urban 
area, and another singles out the blind 
spot in plans with respect to the tensions 
and pace of modern-day living patterns, 
a seeming lack of consideration of their 
adverse effects. 

Another group of criticisms is leveled 
at some of the old concepts of planning. 
For example, the neighborhood unit con- 
cept came under fire in the early ‘fifties 
on grounds that it had become an over- 
romanticized concept being perverted to 
selfish ends and used as an instrument of 
segregation. Now, ten years later, still in 
a cloud of doubt, the concept is under 
attack on other grounds, The new criti- 
cism maintains that the concept is 
rendered obsolete by technological 
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change and altered living patterns, and 
suggests that not only are many neighbor- 
hood concepts obsolete but that many 
other long-accepted principles and stan- 
dards of planning must be re-examined 
and adapted to the present-day charac- 
ter and locus of activities of the average 
metropolitan area household. It is pointed 
out that these changes have stretched 
out distances and changed the whole 
scale of the general plan. Such criticisms 
indicate some of the pressures that the 
planning field is facing in updating the 
general plan concept and keeping it in 
a central position as a technique for 
shaping urban growth. 

These very criticisms indicate an under- 
lying strength that the general plan con- 
cept possesses, and this strength will 
undoubtedly increase as more research 
and study are focused on these prob- 
lems. The strength of the general plan as 
a technique derives from the perspective 
it gives of the interrelationships between 
functional, time, and spatial components 
of urban development. In a functional 
context, it provides an overview of the 
structural relationships among land use, 
transportation, and community facilities 
and services. In a time context, it pro- 
vides for sequence or scheduled progres- 
sion of public action in relation to urban 
expansion, and in a spatial context it 
establishes the pattern and form of urban 
expansion, 

In recent years there has been a ten- 
dency for the general plan to be set forth 
in three levels of detail. First, there is 
the “horizon” concept of urban expansion 
in the larger region, usually expressed in 
a very generalized pattern as a “goal 
form” for growth and development. It 
has no time schedule and no price tag 
attached, Second, there is the traditional 
version of the plan—a coordinated set of 
proposals for development over a 20- to 
25-year period, with its recommended 
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general priority schedule, financial pro- 
gram, and various actions needed in 
effectuating the plan. As a plan which 
may be formally adopted, it frequently 
focuses on a particular jurisdiction. The 
third concept involved in the general plan 
is short-term, often a five-year scheme, 
essentially a first stage to the 20-year plan 
which becomes the basis for the capital 
budget of the governing body. A more 
extended form of this kind of improve- 
ment program, called the “Community 
Renewal Program,” has been stimulated 
by federal aid in recent years. 

Implicit in the general plan concept 
is the necessity for relating plans to the 
flow of time and for progressive refine- 
ment of the more distant-horizon pro- 
posals so that they may be introduced into 
the decision-making process at the proper 
time and carried forward from the 20- 
year docket to the five-year schedule. 
There is also the necessity for re-evalua- 
tion of proposals in the pipeline against 
the unpredictable changes that emerge 
and alter the validity of the basic premises 
of the general plan. 

While the concept is therefore well 
defined, this does not insure that the plan 
will be used to guide growth. There are 
several fundamental requirements which 
must be fulfilled if the plan is to have 
force and effect. First, the effectiveness of 
the general plan as a technique is depen- 
dent on the imaginativeness of the plan 
itself and its power to inspire wide sup- 
port. Second, it is dependent on the tech- 
nical practicability of the plan and its 
power to inspire confidence. Finally, it 
is dependent on the extent to which plan- 
ning is in the mainstream of decision- 
making. 

The imaginativeness of the plan is 
directly related to its success in dealing 
with the living qualities of cities, the ex- 
tent to which it recognizes how the city 
affects man’s sense and his satisfactions 
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with his surroundings, and thus his out- 
look and behavior generally. Few general 
plans have been based on considerations 
that go deeply into livability and the 
psychological adjustments that residents 
must make to emerging forms of urban 
society; few have given much considera- 
tion to the ways in which urban design 
may serve to alleviate stress in day-to-day 
activities and make the urban environ- 
ment more satisfying. To remedy this 
situation a great deal more attention must 
be given to carrying the general plan 
beyond the somewhat mechanistic func- 
tional stage that has characterized plans 
in the past, to a conception of the city 
as it may be experienced by residents 
once proposals take form on the ground. 
Not only must studies of livability and 
the follow-through in urban design be 
an integral part of the general plan prep- 
aration, but they must be a continuing 
part of the planning activity. 

The practicability of the plan is a 
function in part of how feasible the pro- 
posals are and in part of how competent 
they are. Feasibility is usually measured 
in terms of the financial reasonableness 
of proposals and how sensitive they are 
to human considerations and the over- 
riding political factors. Boldness and 
imagination do not mean that a plan is 
unfeasible. Indeed, a plan may be un- 
feasible unless it is bold and imaginative. 
But even with the widespread appeal 
that comes with a truly creative plan, the 
cost-benefit aspects of the proposals con- 
tained in the plan cannot be slighted. 

The technical competence of the gen- 
eral plan must be judged by the extent 
to which the plan considers underlying 
interrelationships among the structural 
elements of the city—relationships over 
time and in space between activity cen- 
ters, movements of people and goods 
between these centers, and availability of 
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essential facilities and services for the 
various activities. As the plan becomes a 
greater force in decisions, pressures for 
improving techniques of analyzing these 
relationships will increase. More and 
more, planning agencies in large met- 
ropolitan areas will turn to machine 
methods of data handling and systems 
analysis approaches in their analytical 
work, At this moment most metropolitan 
planning agencies are still struggling 
with obsolete techniques of a craftsman’s 
era, totally inadequate for the kinds of 
demands which urban areas are even now 
experiencing. In this respect, research is 
of crucial importance in updating plan- 
ning techniques so that the general plan 
can assume a more effective role as an 
instrument for organizing urban growth. 

Yet advances in design and analysis 
are not enough to insure that the general 
plan will become an organizing force in 
urban expansion. To be a force, it needs 
to be something more than a phrase in 
the enabling legislation or a collection of 
proposals in a handsome spiral-bound 
report with fold-out color maps and 
acetate overlays. The general plan is a 
politically dynamic concept, influencing 
the governmental decision-making proc- 
ess and responsive to it. No matter how 
imaginative and well-conceived the plan 
may be, it is unlikely to achieve success 
as an organizing force unless planning is 
a well established and an astutely direct- 
ed function of local government, situated 
in the mainstream of the decision-making 
process. For planning to be effective at 
the metropolitan level, governmental ar- 
rangements are needed which give plan- 
ning direct access to decision-making 
channels encompassing the entire urban- 
izing region. In sum, a well-conceived 
plan has a greater chance of becoming an 
organizing force when there are estab- 
lished channels for handling plan pro- 
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posals on a metropolitan-wide basis and 
when proposals introduced into these 
channels are imaginative and practical. 


It is increasingly recognized that where 
public policy is closely keyed to the 
general plan, it can be an extremely effec- 
tive technique for guiding urban expan- 
sion, “Public policies” is considered here 
to refer to consciously derived guides 
that governing bodies, commissions, or 
administrative officials of government 
develop to achieve consistency of action 
in the pursuit of some public purpose or 
in the administration of particular public 
responsibilities. In this sense, policies 
may exist in a great many spheres of urban 
affairs not directly or even indirectly 
germane to urban expansion. However, 
a great many policies do have significance 
for the physical setting of cities, and it is 
this sphere of policy formulation that is 
of concern here. 

Illustrative examples come to mind. 
Policy on the degree of commitment by 
city administrations to support various 
forms of transportation is an illustration. 
The establishment of a sewer extension 
policy or the adoption of an annexation 
policy are familiar examples of policies 
that city councils may develop to insure 
a consistent and equitable approach in 
actions they take on these needs as they 
arise from time to time. Although not 
covered here, tax policy should certainly 
be listed as a policy area of profound 
importance to urban expansion. Many 
other examples could be mentioned. 

The potentialities of using public 
policies as instruments for guiding ex- 
pansion have passed virtually unnoticed 
until relatively recently. But public 
bodies are beginning to recognize the 
cumulative impact that consistency of 
action can have in achieving particular 
goals: planning and transportation agen- 
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cies, for example, are increasingly con- 
cerned with the impact that various 
public policies may have on the patterns 
of urban growth. There is rising interest 
in the effect that the service level policies 
for water and sewerage systems, express- 
way and transit systems, and schools and 
recreation systems may have on patterns 
of land development. Similarly state 
policies on such matters as stream sani- 
tation, air pollution, reforestation, and 
other state resource-use programs may 
exert direct or indirect influences on pat- 
terns of urban expansion. 

The impact of federal programs on 
localities is a particularly critical area of 
policy co-ordination. Federal grants and 
loans for various public works have long 
been recognized as a force that directly 
or indirectly influences local decisions on 
growth and development. The policies 
that are established in administering 
mortgage insurance, small business loans, 
defense plant location, programs for dis- 
tressed areas, or programs relating to 
such national resources as land, water, 
and forests all may have an indirect 
effect on the form of urban development. 
Thus, if FHA policies are administered 
so that in addition to enforcing under- 
writing standards they provide for direct 
and continuous co-ordination with local 
land use objectives, these policies, in 
unison with local public works policies, 
can be expected to complement and rein- 
force efforts at guiding land develop- 
ment, Similarly, policies on small business 
loans and assistance to distressed areas 
can become positive influences when 
fitted to a policies instrument at the local 
level. The accelerated tax amortization 
incentives for defense plants which meet 
certain local criteria have been used in 
the past to implement certain defense 
policies. Water control policies for pro- 
tection against floods, soil conservation, 
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or recreation, all may profoundly affect 
the patterns of urban expansion. If sys- 
tematically co-ordinated with local public 
works and other policies, such federal 
policies can be made to function in con- 
cert with local techniques for guiding 
urban growth. 

So long as policies grow out of one 
responsible agency there is some likeli- 
hood of deliberation and reasoned co- 
ordination, The further removed the ad- 
ministration of policy is from the point of 
application, the less likely it is that 
policies relating to urban expansion will 
be enmeshed in one coordinated policies 
instrument on any spontaneous basis. 
State policies are likely to be unilateral 
in their application in urban areas, each 
administered for the special purpose for 
which it was established, often without 
reference to other state policies or to local 
policies, The same may be said of federal 
policies. In programs where grant and 
loan provisions call for administrative co- 
ordination at the point of application— 
such as the workable program require- 
ment for HHFA housing and renewal 
assistance—substantial progress is being 
made to relate public policies that im- 
pinge on urban expansion at the local 
level. But as yet there is no comparable 
mechanism to insure that all relevant 
state and federal programs are co- 
ordinated with local development policies 
at the point of impact in local areas. 

Clearly the effectiveness of policies as 
a means for shaping urban growth is de- 
pendent on whether the relevant policies 
can be brought together in one modus 
operandi—a framework for steering pub- 
lic policy—and whether such a frame- 
work becomes a recognized basis of co- 
ordinated action by all levels of govern- 
ment in policy decisions relating to urban 
development. What is suggested here is 
a follow-through on the notion that Henry 
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Fagin advanced a few years ago for 
codifying urban policies in one urban 
development policies instrument.’ 

As noted above, individual policies are 
often adopted initially for quite different 
purposes. But if a policy is adopted to 
achieve some consistency and equitable- 
ness in the expenditure of public funds 
for sewer extensions and to keep expendi- 
tures in this area within the fiscal capa- 
bilities of local government, conceivably 
it could at the same time take into ac- 
count where the sewers are extended and 
the implications this may have for water- 
main extension, street improvements, and 
school construction. The thought here is 
to achieve co-ordination in policy for- 
mulation and thereby accomplish a 
sounder result from an over-all fiscal point 
of view and achieve a better pattern of 
growth in the bargain. 

For the urban development policies 
instrument to be an effective technique, 
it must be sufficiently concrete and ac- 
ceptable to the governing bodies con- 
cerned to be adopted by resolution. 
Whether it is adopted initially may be 
dependent on political considerations— 
and it is beyond the scope of this paper 
to go into problems of intergovernmental 
relations—but ultimately there will need 
to be a formal statement of policy with 
concurrence by all participating met- 
ropolitan area governing bodies. This 


1 See Henry Fagin, “Organizing and Carrying 
Out Planning Activities Within Urban Govern- 
ment,” Journal of the American Institute of Plan- 
ners, XXV (August, 1959, 109-114. Note my 
suggested term “urban development policies inz 
strument” as opposed to Fagin’s “policies plan. 
The purpose of this distinction is to narrow the 
area of concern to a more pragmatic usage of 
“policy,” to limit the focus to land development 
policies within the full gamut of public policies, 
and to get away from a potential source of con- 
fusion for planners in attempting to explain to 
local groups the difference between a “policies 
plan” and a “general plan.” 
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kind of collateral action is beginning to 
develop on a formal basis (for example, 
the Metropolitan Regional Council in the 
New York area), and there are numerous 
instances of informal understandings 
between units of local government. Such 
an instrument could become quite com- 
mon if formal joint agreement on an 
urban development policies instrument 
were a requirement in order to qualify for 
various federal and state financial aids. 

The exact content of the instrument 
will be determined in each metropolitan 
area from the general plan, its guiding 
statement of goals for urban expansion, 
the proposals set forth for achieving 
these goals, and the timing of the devel- 
opment proposals. In implementation of 
these concepts, the policies instrument 
brings together relevant existing policies 
that impinge on urban expansion, iden- 
tifies appropriate new ones, and ties the 
old and new into a related series of state- 
ments, Thus it considers current policies 
for transportation, utilities, schools, rec- 
reation, fire and police protection, and 
other public services to insure that such 
matters as levels and intensity of service, 
areas to be served, and method of financ- 
ing are working in harmony and not at 
cross purposes with the general plan. In 
addition, tax policies, debt policies, an- 
nexation policies, and so on, would be 
examined as they affect land develop- 
ment. Similarly, policies on which reg- 
ulatory measures are based would be 
taken into account. 

Along with content, timing is impor- 
tant. The policies instrument will need to 
recognize general growth stages iden- 
tified in the plan. Accordingly, it may 
group policy positions into a graded 
series of “policy bundles” consonant with 
particular growth stages. Under such an 
approach, policy bundles may be orga- 
nized according to the extent of emphasis 
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on development called for during a par- 
ticular period of time. To take a very 
simple illustration, policies conceivably 
could be grouped into these four bundles: 
Condition I bundle might contain policies 
which would tend to inhibit develop- 
ment; Condition II bundle, policies which 
would tend to postpone development; 
Condition III bundle, policies which 
would tend to initiate development; and 
Condition IV bundle, policies which 
would tend to push development. Such 
policy bundles might then be applied to 
particular planning or development 
areas identified in the general plan. The 
foregoing example is hypothetical, for it 
is clear that how these bundles are actual- 
ly organized and what is finally set down 
in statement form within each bundle 
will vary with every metropolitan area. 

Finally, recent research on land devel- 
opment models indicates that it will soon 
be possible to test the implications for 
land development of putting into effect 
different policy combinations. Much more 
research is needed, but studies made to 
date suggest that it is possible to establish 
a connection between a particular mix of 
public policies and particular patterns of 
land development. These relationships 
are complex. It is difficult to isolate the 
impact of policies from other forces that 
influence the direction and intensity of 
land development, and it is difficult to 
evaluate the lag differentials and take into 
account technological factors that will 
modify the effect of policy combinations. 
But this work suggests that an urban 
development policies instrument, espe- 
cially when it is coupled with public 
works programming, has great poten- 
tiality as a technique for guiding develop- 
ment. 


Public policy formulation and public 
works programming go hand in hand. 
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While public policy establishes the con- 
ditions under which public facilities and 
services will be extended, the public 
works program constitutes a means of 
follow-through once a policy has been 
adopted. It identifies specific improve- 
ments for specific locations and gives 
them a priority. If day-to-day decisions of 
governing bodies can be related through 
a policies instrument to achieve a more 
rational pattern of urban expansion, a 
public works program related to the gen- 
eral plan and attuned to the policies in- 
strument can have an infinitely stronger 
influence on urban development. 
Somewhat parallel to the situation with 
respect to policy formulation, there are 
three problems in making public works 
programming an effective mechanism for 
shaping urban growth: 1) co-ordination 
among functional elements of the over- 
all public works program, 2) co-ordina- 
tion of public works programming among 
local governmental jurisdictions, and 3) 
co-ordination of federal and state with 
local programs. The first kind of co-ordi- 
nation is typically achieved through the 
public works and the capital budgeting 
mechanism. The second is a metropolitan 
area problem, requiring some form of 
intergovernmental collaboration within 
the metropolitan area and the surround- 
ing region. The third requires mecha- 
nisms for intergovernmental co-operation 
in the planning and the scheduling of 
state and federal works which are to be 
constructed in or near metropolitan areas, 
The programming of public works 
properly grows out of the general plan 
and is an important link between plan- 
ning and the decision-making process. As 
a mechanism for guiding growth, the 
scheduling of public works provides a 
means of influencing the location, timing 
and intensity of development in an urban 
area. The development of an expressway 


system in a particular quadrant of the 
metropolitan area will draw growth into 
this quadrant and along tributary systems 
of major streets that feed into this express- 
way. If properly co-ordinated with the 
construction of sewage disposal facilities 
and trunk sewer lines, expansions in the 
water treatment plant and water mains, 
and the development of school facilities 
in this sector, these measures can have 
considerable cumulative effect in chan- 
neling growth to particular areas, and in 
dispersing or concentrating it. Therefore, 
to insure that these facilities are located 
and timed in harmony with other tech- 
niques used in shaping urban growth, the 
programming of public works will need 
to be done in project combinations, prob- 
ably with the make-up of these combina- 
tions changing with each growth stage. 

But public works programs frequently 
involve decisions made at other levels of 
government. If HHFA’s Community 
Facilities Administration makes loans to 
local sanitary districts without considera- 
tion of the metropolitan-wide water and 
sewerage problem, and of the effect that 
unco-ordinated small systems may have 
on a metropolitan land policy, an impor- 
tant means of guiding urban expansion 
will be dissipated. As the President recog- 
nized in his message to Congress in April 
of last year, the importance of co-ordinat- 
ed programming is particularly critical in 
the transportation field. Programs for im- 
provement in commuter and mass trans- 
portation fully co-ordinated with express- 
way building programs constitute a 
powerful technique for shaping the 
growth patterns of cities, 

The list of public works that involve 
intergovernmental patterns of co-opera- 
tion extends to many other fields of con- 
cern—urban renewal, public housing 
port development, river and harbor im- 
provements, airports, and including soon 
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in all likelihood, public school and college 
facilities, Can any one decision be 
divorced from other public works deci- 
sions? If the intent is to exercise some 
consistent and rational guidance over 
urban expansion, logic will surely argue 
for some form of co-ordinated public 
works programming in an intergovern- 
mental framework for joint action. 


While policy direction and public 
works spending have been underused as 
tools for guiding urban expansion, con- 
trol by regulation has been widely used, 
often overworked, as a technique for 
steering urban growth. Here too, we en- 
counter problems resulting from the frag- 
mented governmental situations that 
often prevail in large metropolitan areas. 
Under zoning, there is frequently an 
absence of uniform criteria for the estab- 
lishment of zoning districts and a lack of 
uniform standards for use, density, and 
bulk requirements from one municipality 
to another in a metropolitan area, En- 
forcement practices may also vary con- 
siderably. Moreover, within single juris- 
dictions, a problem results from the pro- 
liferation of regulatory measures that 
have been adopted one by one without 
being related to regulations already on 
the books, 

So far there has been no extensive in- 
volyement of the federal government in 
regulatory measures and only limited 
involvement of state governments. In- 
directly, through HHFA’s workable pro- 
gram requirement, for example, the fed- 
eral government has sought to strengthen 
the effect of urban renewal programs by 
requiring as a condition for federal aid 
that localities put into effect or upgrade 
such regulatory measures as zoning, 
housing, and building codes. Up to the 
present time, the state has entered the 
picture mainly in providing enabling leg- 


203 


islation, in enforcing statewide standards 
in certain areas (building codes, stream 
sanitation requirements), and in provid- 
ing assistance in drafting ordinances, 
However, as metropolitan areas spread 
territorially and coalesce from one part of 
a state to another and across state lines, 
we can expect an increasing state par- 
ticipation in regulatory activity. 

To achieve a broader approach to 
urban expansion and to insure more 
effective and expeditious regulation, 
metropolitan areas increasingly will need 
to devise and experiment with new ways 
of collaborating on a metropolitan-wide 
basis. Such ordinances as zoning, sub- 
division control, building, housing, fire 
and other similar codes, regulation of 
open space easements and airport ap- 
proaches, and rules governing mapped 
streets and future transportation corridors 
will need to be brought together and 
reorganized into one urban development 
code. 

The urban development code would 
reorganize and codify in one metropolitan 
area instrument the regulations presently 
scattered through different ordinances in 
each jurisdiction that relate to land de- 
velopment and the construction, use, and 
occupancy of structures on the land. Such 
a code would also include controls in the 
use of land, water, and air in the larger 
region. If the image of the general plan 
for urban growth in an entire metropoli- 
tan area is to become an effective con- 
sideration in the thinking of the many 
households, firms, and institutions that 
take up the land and develop it, a single 
metropolitan code with some measure of 
order and simplicity is essential. Devel- 
opers work in many jurisdictions, and in- 
dividual location decisions are constantly 
made without reference to municipal or 
county boundaries. With the profusion of 
regulatory measures and the continual 


204 


tinkering with these ordinances, even 
the most imaginative metropolitan area 
plan loses its organizing force and the 
image becomes blurred in skirmishes with 
the rules. 

Simplification is needed to make reg- 
ulatory requirements intelligible to the 
general public as well as easy to admin- 
ister. In the process of codifying, parts 
of ordinances dealing with similar mat- 
ters would be brought together. Thus, 
site planning features of group housing 
developments might be brought together 
in one place in the code, construction 
requirements in another, and the oc- 
cupancy requirements in still another. 
Parts of ordinances which define districts 
(building use zones, fire zones, density 
zones) might be brought together so as 
to minimize confusion for the citizen as 
well as for the administrator. 

In addition to the emphasis on co- 
ordination and simplification, the urban 
development code would be designed to 
function as a positive influence in shaping 
growth. Assuming legislative authoriza- 
tion for development timing, the code 
would seek to define in matched com- 
binations varying development require- 
ments corresponding to particular devel- 
opment stages identified in connection 
with the policies instrument discussed 
above. Thus, for the newly developing 
areas, one set of requirements may be 
featured; and for older established areas, 
another combination may be employed. 
Over time, according to some kind of 
performance criteria, the combination of 
requirements would be modified, This 
kind of flexibility might be a built-in fea- 
ture of the code. 


This final technique relies on the per- 
suasive power of a sound and logical 
approach to urban expansion. It depends 
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on a broad and continuing program of 
civic education and assumes that the 
residents of the metropolitan area—the 
households, the industrialists, the busi- 
nessmen, and the institutional groups— 
will see the wisdom of planned urban 
expansion. While other techniques seek 
to guide the location decisions of these 
groups by plans, policies, public works, 
and regulation, this is a direct-appeal 
technique built around the notion of 
keeping people informed about the gen- 
eral plan and of achieving public objec- 
tives of urban expansion through the 
cumulative effect of general adherence 
to sound principles and standards of land 
development. 

While directed to many of those whose 
decisions to move or locate in the future 
will account for a substantial part of the 
expected urban expansion, civic educa- 
tion is an extremely elusive guidance 
technique. A broadly conceived and con- 
tinuing program of civic education utiliz- 
ing a variety of communications media 
will probably exert some influence on 
location decisions of households, firms, 
and institutions over time, but there is 
unlikely to be a groundswell of spon- 
taneous conformance without some rein- 
forcement from other techniques. 

There are at least four complementing 
areas of emphasis in a civic education 
program. One is more direct than the 
other three and is the most familiar of the 
civic education techniques. It involves a 
carefully worked-out continuing program 
of public information, reporting on prob- 
lems and needs and the steps necessary 
to meet them as they arise in the future. 
It utilizes mass media of all kinds—the 
press, radio, television, public forums, 
illustrated talks, exhibitions, printed 
brochures, leaflet reminders, A second 
technique of civic education utilizes the 
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principle of participation to inform in- 
dividuals and groups. It seeks to guide 
actions by developing a sense of respon- 
sibility. Thus, technical and citizen ad- 
visory committees assist in various ways 
in studying, advising, and publicizing ap- 
proaches to such problems as traffic, 
housing, and stream or air pollution. A 
third technique seeks to educate through 
demonstration projects of self-help and 
mutual co-operation. This technique has 
been successfully used in urban renewal 
programs in several cities, showing how 
private effort can be related to public 
actions in upgrading residential areas. 
The fourth technique is directed to 
school children and, by means of field 
studies and school projects, seeks to 
develop interest and understanding on 
the part of children through group in- 
vestigation and study of their commu- 
nity, Such a technique has a dual role— 
it reaches the parents through the child’s 
interest in local problems, and it has long- 
range implications in developing a more 
informed citizenry for the 10- to 20-year 
pull ahead. 

Like policy planning and public works 
programming, civic education is a rela- 
tively underdeveloped technique in most 
metropolitan areas today. Direct media 
such as newspapers, radio, television, and 
printed reports have been used widely, 
but much more can be done in relating 
these efforts to a carefully structured 
continuing program of civic education. 
To achieve maximum effectiveness in the 
use of these four civic education devices, 
a general long-range civic education pro- 
gram would need to be organized and 
timed in close relationship to the other 
techniques, and to key stages in the gen- 
eral plan. 

The individual civic education tech- 
niques would need to be used in differing 


combinations, with some designed for 
use in particular stages during the prep- 
aration of the general plan and others for 
particular stages in implementation of the 
plan, in effect backstopping other tech- 
niques. Some combinations may be 
grouped for use in particular areas to 
deal with particular stages of growth. 
Thus the civic education program, like 
the other techniques, has possibilities for 
much wider application in guiding urban 
growth. 


So far, emphasis has been placed on a 
broadened approach and a fuller use of 
existing techniques. I have suggested 
that by making better use of the tech- 
niques we have, we can make urban ex- 
pansion follow more rational patterns. 
We may also hope to achieve greater 
economy, convenience and attractiveness 
of development through the conscious 
and purposeful use of these techniques. 
But I have also tried to stress the fact 
that much of the positive benefit to be 
gained from these techniques will depend 
on how well co-ordinated they are, 
whether they augment or work at cross 
purposes with one another. Thus we 
come finally to the notion of urban devel- 
opment guidance systems. The termi- 
nology is used advisely. While this is 
obviously an area where methods of sys- 
tems analysis can be introduced to ad- 
vantage, the term is also being used in a 
pragmatic sense. Thus, each of the five 
classes of techniques that have been dis- 
cussed may be viewed as a subsystem to 
the larger guidance system. 

The concept is a simple one. A guid- 
ance system draws upon the general plan 
of the metropolitan area for the under- 
lying rationale in the location and timing 
of urban expansion—land development, 
the construction of essential links in the 
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transportation networks, and the provi- 
sion of required community facilities. In 
serving as an organizing force, the gen- 
eral plan thus becomes a key technique 
for steering both public and private ac- 
tions so that they produce the desired 
pattern of development in the metropoli- 
tan landscape, But at the same time an 
urban development policies instrument 
that specifies under what conditions pub- 
lic services will be extended to new areas 
of development, and a public works pro- 
gram that sets forth the schedule under 
which facilities will be built in order to 
supply these services, become the key 
techniques for formalizing actions in the 
public sector, By the same token, an 
over-all urban development code and a 
broad-gauge civic education program 
become key techniques for regulating and 
insuring more informed action in the pri- 
vate sector. Thus the techniques we have 
been reviewing are interrelated, and if 
they are to achieve their fullest potential 


their relationships must be recognized 
and given conscious direction through 
one co-ordinated framework. 

In the abstract, then, the guidance 
system is an operations plan. Theoretical- 
ly, modern systems analysis techniques 
can cope with such a complex of tech- 
niques. In practice, there may be strong 
political reasons that would militate 
against utilizing it in any complete sense 
of the meaning suggested above. Regard- 
less of the degree to which such a systems 
approach is achievable, the underlying 
principles have an urgent and immediate 
applicability, This is no long-range pro- 
posal. Both public and private decisions 
are being made today which require the 
organizing force of a well-conceived 
plan and a programmed use of techniques 
aimed at shaping urban growth. Without 
a guidance system to give urban expan- 
sion patterns a more rational form, met- 
ropolitan areas face problems which will 
be truly staggering by today’s standards. 


The Deepening Crisis in Metropolis 
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The dominant feature of American 
society today is the steady and rapid 
concentration of our population in urban 
areas, Virtually 100 per cent of our future 
national population growth will occur in 
these areas, as a result of both natural 
increase and migration, Our national 
productivity and standard of living will 
depend in considerable degree upon our 
ability to plan for this future development 
and for the necessary redevelopment of 
existing cities in ways which will over- 
come the congestion, the problems of 
health and welfare, and the high costs 
occasioned by deficiencies in our present 
cities, 

Two recent metropolitan master plans, 
the plans for Denver and Washington, 
D.C., illustrate the problems of plan- 
ning for this growth. In different ways 
they are among the best of recent metro- 
politan plans have received some acclaim 
in the city planning profession. They 
reflect adequately the state of practice in 
this field and the philosophical and 
scientific foundations of that practice. 

Both plans are relatively brief—about 
100 pages in length—and consist largely 
of maps and charts, They are addressed 
to government officials and informed civic 
leaders. The underlying studies, to the 
extent that they exist, are not presented, 
summarized, or referenced. Thus, in both 


cases, there is no published basis for judg- 
ing the adequacy of the analysis behind 
the plans. One aspect of these plans ap- 
pears to reveal underlying issues most 
clearly; the distribution of population, 
activities, and land uses within the met- 
ropolitan area. 


The Washington metropolitan area 
plan? was prepared by the National 
Capital Planning Commission in 1961. 
The population of the metropolitan area 
is projected to grow from a present level 
of 2,000,000 to an estimated 5,000,000 by 
the year 2000, Since federal employment 
bulks large in the metropolitan total, a 
separate projection has been made for it. 
In the past, this employment has been 
concentrated largely in the center of the 
metropolitan area. The plan assumes that 
it will become federal policy to create 
sub-centers of federal employment on the 
fringes of the metropolitan area, as has 
been done in recent years with several 
major agencies, This decentralization of 
federal employment will presumably be 
accompanied by a comparable and con- 
tiguous growth of other employment on 
a decentralized basis. The plan further 
assumes that any scattered pattern of 


1A Policies Plan for the Year 2000: The Na- 
tion’s Capital, National Capital Planning Com- 
mission, 1961. 


From Journal of the American Institute of Planners, 29, 4 (November 1963). Reprinted by 
permission of the author and the American Institute of Planners. 
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development is uneconomic and socially 
and aesthetically bad. Finally, it assumes 
that the reservation of large amounts of 
open space in the form of greenbelts is a 
desirable goal and can be achieved 
through a combination of planned trans- 
portation systems and public controls. 

Upon these assumptions, the plan 
briefly examines the following alterna- 
tives: 


First, the restriction of metropolitan 
growth by a combination of federal policy, 
which would move future federal employ- 
ment centers to other cities, and local pol- 
icy, which would restrict areas available for 
urban growth. The effect of these policies 
would be to increase the density of the 
remaining areas and deter the movement of 
people and enterprises to metropolitan 
Washington. This alternative is rejected as 
neither feasible nor desirable. In all the 
other alternatives presented, the rate of 
population growth is assumed to be exoge- 
nous, beyond the control of the public 
policy. 

Second, a pattern which would accommo- 
date present growth in new independent 
cities. This alternative is described as at- 
tractive but difficult to attain, particularly in 
view of its dependence upon the co-opera- 
tion of the areas affected and the difficulties 
of channeling growth into such cities. 

Third, a pattern called “planned sprawl.” 
This alternative assumes that the present 
pattern of residential expansion will pro- 
ceed, but that sub-centers for community 
services, commercial services, and federal 
employment will emerge, linked by high- 
ways; and that these will form a sprawling 
but partially nucleated suburban pattern. 
This alternative is rejected on the grounds 
that it would be undesirable, would increase 
journeys to work, would reserve no open 
space, and would limit housing and employ- 
ment choices to those now available in the 
suburban areas. 

Fourth, the emergence of a number of 
dispersed cities. This alternative differs from 
the second only in that several more pro- 
posed cities of smaller size are suggested. 

Fifth, a ring of cities. This pattern would 
have certain communication and transporta- 


tion advantages over the dispersed city pat- 
tern, but, lke it, would tend to generate 
pressures for development in the greenbelt 
and would tend to deemphasize the im- 
portance of the metropolitan center. 

Sixth, peripheral communities. This al- 
ternative 1s not essentially different from the 
preceding two, but it poses another possible 
pattern of growth with narrower open 
spaces and slightly more concentrated radial 
transportation routes. Again it assumes less 
control over the pattern of development 
than would be the case in preceding alter- 
natives. 

Finally, the radial corridor plan, based 
upon the establishment of major radial 
transit and expressway systems. This plan 
assumes that such transit axes can be built, 
usually in advance of population growth, 
that employment and community service 
centers will be generated along them and 
lead to the development of a fairly high- 
density core along each corridor and sur- 
rounding the stops in the transit system. It 
is claimed that this pattern would provide 
a wider choice of housing types, including 
single family detached homes, garden apart- 
ments, and elevator apartments along each 
corridor. This pattern would supposedly fa- 
cilitate employment choices by providing 
employment centers along each linear axis 
and in the center. The report argues that 
this plan would lead to the growth and 
renewal of the metropolitan center as a 
major business and employment district. 
Growth could thus be restricted in the in- 
terstitial green spaces, preserving access to 
the countryside at convenient distances 
from most of the population. A radial transit 
system and a radial and ring highway sys- 
tem are conceived as the most important 
development forces to effect the plan. 


Needless to say, the radial corridor 
plan is the pattern of development which 
is recommended for adoption by the 
National Capital Planning Commission 
and the adjoining states, counties, and 
municipalities, 

The plan itself shows a static future 
state for the year 2000. In this respect 
it is similar to almost all past master 
plans, which usually show a condition 
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forecast or proposed for 25 years hence. 
There is no indication of the intervening 
states, even little discussion of the pro- 
cesses necessary for their achievement, 
although one of the alternatives presented 
is, in effect, a forecast of the results of 
continued “normal” growth under the 
normal planning, regulatory, and market 
forces now operative. 

The Washington plan is one of the 
first to try to present alternatives for 
public choice, It does so, however, in a 
totally sketchy fashion, without any 
analysis of the economic, social, or other 
implications of the choices offered, or any 
calculation of the costs or benefits of any 
alternative. Nevertheless it is an impor- 
tant advance in posing the issues. 

The Denver Metropolitan Plan,’ pro- 
duced in 1961 after several years of effort, 
projects the growth of that metropolitan 
area to the year 2000. It estimates that 
the population will grow from 880,000 in 
1960 to 2,450,000 by the year 2000. The 
growth rate is assumed to be largely 
autonomous, the result of regional and 
national market forces, and therefore, 
beyond the control of the metropolitan 
planning agencies. It is rare for any met- 
ropolitan plan to examine or even con- 
sider whether metropolitan population 
growth is controllable, or should be the 
subject of public policy. 

Metropolitan employment is derived 
from estimated population in the Denver 
plan. From these estimates of population 
and of employment—broken down at least 
into industrial, commercial, and other 
categories—requirements for different 
land uses are estimated. Such estimates 
are derived empirically from existing 
average land use ratios as they appear to 
be modified by current trends. Marginal 


* Metro Growth Plan 1970-2000, Master Plan 
Report No. 16, Inter-County Regional Planning 
Commission, Denver (undated), 1961. 
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rates are rarely used in forecasting land 
requirements. 

Since residential land uses comprise 
about half of all land uses, and since the 
housing market is one of the most auton- 
omous of the forces shaping the metro- 
politan area, the residential land use plan 
becomes a major element in any metro- 
politan plan, The usual approach is to 
estimate the future holding capacity of 
land based upon existing or prospective 
zoned densities, and to assume that devel- 
opment will be more or less contiguous to 
existing development despite the evident 
fact that current residential development 
is widely scattered and follows no evident 
systematic pattern. This procedure leads 
to an estimated distribution .of resident 
population and residential land uses. 

In a similar way, industrial land uses 
are estimated from the projected indus- 
trial employment multiplied by prospec- 
tive employment density. Sites not clearly 
usurped for residential use are identified 
for industrial purposes. Estimates are pre- 
pared of the amount and type of land 
required for commercial and community 
facility uses, and located by ordinary 
market area delineation in each commu- 
nity or sub-region, 

Given these estimates and locations of 
residential, industrial, commercial, and 
institutional or public land uses, trans- 
portation requirements are estimated for 
the major patterns of movement, notably 
the journey to work, and a transportation 
system is derived from such estimated 
requirements. In the Denver case, it is a 
highway system placing little reliance 
upon public transit facilities. 

In addition, the Denver plan shows 
space requirements for schools, parks, 
police and fire stations, libraries, health 
and welfare facilities, and the other 
public facilities occupying space. Finally, 
the plan takes account of such sub-surface 
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facilities as sewer and water systems. 

The Denver plan assumes that growth 
will follow a contiguous pattern, with 
the edge of the developed area pushing 
steadily outward during the next forty 
years. 


A 50 per cent residential land vacancy 
rate is assumed from 1960 to 1980 and 
30 per cent thereafter. In the last two 
decades of the forecast period, an almost 
inconceivable shift to apartment house 
living is assumed. In combination, these 
assumptions serve to restrict the area of 
growth, and to take some account of scat- 
teration. The Denver Plan is unique 
among American plans in this attempt to 
project the rate and location of growth 
through time, and the plan has an inter- 
esting although relatively fragmentary 
basis for analyzing the forces at work 
which will produce such a pattern and 
rate of expansion. 

The Denver plan also divides the met- 
ropolitan area into communities and 
neighborhoods, Each of these is assumed 
to contain a resident population, local 
public and private facilities-such as 
schools and shops—required to service 
that population, and some employment 
opportunities. 

In the plan, these communities are 
separated from each other by a system 
of parks, parkways, and expressways. No 
means presently exist for the reservation 
of these separations as public open spaces 
or as reserved sites for future express- 
ways. In fact, the aerial photographs upon 
which these community plans are super- 
imposed reveal that many of the planned 
open spaces or separation strips are fully 

developed for housing or other land uses 
today. 

Finally, the plan assumes that a large 
proportion, if not all, of the growth of the 
Denver area can be contained within de- 
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lineated metropolitan boundaries. Again, 
no effective means exist for such contain- 
ment, since our present zoning powers, as 
they are operated by local governments, 
have proven incapable of long withstand- 
ing normal market forces. It is possible, 
of course, to hold development within 
limits by ultra-low-density zoning which 
raises the cost of houses and thus reduces 
the size of the market. Such a policy 
would probably be illegal, however, and 
would in any case have very serious 
adverse effects upon metropolitan growth 
if pursued as a major means of contain- 
ing development. 

The type, quantity, and timing of com- 
munity facilities—particularly highways, 
and water and sewer lines—affect the 
rate and location of urban development, 
but means do not presently exist for pro- 
gramming such facilities on a metropoli- 
tan basis to guide development in con- 
formity with the master plan. Some of 
the better governed central cities do 
engage in capital programming, But even 
within such single-government jurisdic- 
tions, systematic consideration of the 
effect of programmed actions upon devel- 
opment rates and patterns is rare, One 
of the most common assumptions in 
modem planning is that the location and 
character of highway and transit facilities 
will affect the rate and character of 
development in the areas served by such 
transportation facilities. Nevertheless, 
comparatively little is known about the 
actual effects involved, and this subject 
is only beginning to be explored in a 
systematic way. 

In short, the Denver plan proposes to 
organize the region’s future expansion in 
stages and on a contiguous basis. It as- 
sumes that the forces affecting the rate of 
aggregate expansion are autonomous. It 
proposes a distribution of population and 
industry into separated communities, but 
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no very effective means of implementa- 
tion are presently available to achieve 
this distribution. Its major contribution 
is the presentation of the idea of an 
evolving process of growth, and prelimi- 
nary notions of the factors that might 
affect rates of growth in different areas. 

The Washington and Denver plans 
provoke these questions: What grounds 
are there for the choice of any of these 
patterns of development, as opposed to 
whatever pattern will evolve from normal 
market forces as they are influenced by 
normal regulations and the usual imper- 
fections in the market? Is any of these 
patterns more efficient than any other, 
more economic? Does any one of these 
patterns really offer a higher level of 
“amenity,” however defined? How many 
would support such judgments? Which 
of these plans most nearly conforms to 
the preferences of the American public 
regarding housing, employment, the jour- 
ney to work, recreation, and community 
facilities? 


The planners’ biases are quite clear. 
They regard the present pattern of scat- 
tered development as inherently evil. 
Often in planning literature this needs no 
demonstration: like natural law, it is 
obvious to all right-thinking people. Else- 
where it is claimed that scatteration re- 
duces open space; leads to longer jour- 
neys to work; minimizes the efficiency of 
providing community facilities; reduces 
choice in housing types and residential 
location, shopping, and access to com- 
munity facilities; uses far more land than 
is necessary for urban growth; usurps 
land that should be retained in agricul- 
tural use; destroys the countryside; is 
“undemocratic.” In extreme cases, such 
as Spectorsky’s The Exurbanites and 
Gordon’s The Split-Level Trap, the 
suburban pattern is blamed for excessive 
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drinking, loose moral behavior, and 
neurotic or psychotic disorders. The case 
against scatteration, in short, is a popular 
one with very weak underpinnings.* 

A second universal planners’ bias is one 
in favor of the preservation of open space. 
This view is derived directly from the 
middle-class suburban background of 
many planners and the traditional Amer- 
ican and British view which associates 
the country and the rural life with virtue 
and rectitude, and the city with sin and 
evil. Somehow, if open space can be 
preserved and if people will but go to see 
it, their lives will be elevated and man- 
kind will be the better. In this line of 
reason, of course, it is rare that we find 
any calculations of how many people 
want how much open space or are willing 
to pay how much to have it. Nor do we 
often find calculations of what the price 
of preserving such open space might be 
to the community, to the social, geo- 
graphic, and economic patterns of urban 
growth, or to our productive capacity. 

A third traditional bias of the planner 
favors the maintenance of a strong central 
business district and the preservation of 
the density pattern of past cities. Here it 
is assumed that the city must have a 
high-density core, containing a high 
proportion of the area’s shopping, bank- 
ing, commercial, managerial, civic, pub- 
lic, educational, and cultural functions. 
Because central districts have in the past 
provided for a large proportion of the 
cities’ tax revenue, it is argued that they 
must do so in the future. Again, there is 
much evidence that the central city func- 
tions survive as well or better when 


3 For a contrary view, however, see Jack Les- 
singer, “The Case for Scatteration: Some Re- 
flections on the National Capital Region Plan 
for the Year 2000,” Journal of the American 
Institute of Planners, XXVIII (August, 1962), 
159-170. 
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located elsewhere, that new and vigorous 
cities are developing without such high- 
density central business districts, and that 
the present trend in the location of many 
if not all of these functions is toward other 
than central locations, 

The fourth planners’ bias is that the 
journey to work should be reduced by 
shortening the distance between places 
of residence and places of employment. 
It is assumed that this reduction of work 
distance for primary wage earners will 
not be accompanied by any correspond- 
ing increase in work distance or reduction 
in job choice for secondary wage earners. 
It is further assumed that people desire 
to economize in travel time, distance, and 
cost. Again there is some evidence to the 
contrary. 

Finally, planners usually assume that 
the American people desire a wider range 
of choice in the types and locations of 
dwellings, Most planners will express a 
greater preference for row houses, gar- 
den apartments, and elevator apartments 
than for single-family houses, and most 
will express a greater preference for cen- 
tral or urban locations as opposed to 
suburban locations. It is assumed that the 
American public has similar preferences 
but is deprived by the operation of the 
housing market of opportunities to ex- 
press them in the purchase or rental of 
homes, Again there is much evidence to 
the contrary, 


Other equally important objectives 
might guide metropolitan plans, but 
rarely emerge in primary roles. The 
provision of full employment would prob- 
ably be chosen by many of the American 
people as a first objective of any public 
policy. Perhaps today so few are directly 
affected by the spectre of unemployment 
that this has become an objective of over- 
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whelming importance for only a minority. 
Maximizing opportunity for individual 
growth and productivity is a classic 
liberal goal and certainly continues to 
deserve consideration. Our society may 
operate fairly smoothly to maximize such 
opportunities for the majority, but certain 
minority and underprivileged groups 
continue to suffer relative deprivation in 
these fields. Unfortunately we have no 
means for measuring the effect of any 
metropolitan growth patterns upon full 
employment or individual opportunity. 
Could a system of planning analysis 
and projection indicate which plans 
would maximize gross regional product? 
In the case of the Washington, D.C. and 
Denver plans, which of these would ac- 
complish that goal? This generation of 
planners has no answer to such a ques- 
tion. Few would know how to approach 
it. Even more difficult might be the 
analysis of plans in terms of their effect 
upon individual consumer income, pre- 
sumably involving some objective of 
maximizing aggregate consumer income 
under the constraint of providing some 
minimum income for each individual and 
a relatively free market distribution of 
income above the subsistence level. Again 
the difficulties are formidable. Both these 
objectives would have wide public ap- 
peal, and might reduce particularist local 
pressures as the public, business leaders, 
and government officials gain confidence 
in the accuracy of the analysis systems 
being used. However, both objectives also 
show the fundamental lack of both data 
and analytic concepts for linking such 
broad social or economic goals to the 
physical plans of metropolitan areas. 
The problem of establishing feasible 
goals for metropolitan planning is not 
merely one of matching objectives to the 
level of present analytical competence. It 
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also requires coming to grips with the 
nature of the systems which comprise 
metropolitan areas. 

First, the agents of metropolitan 
decision-making are widely varied in 
size, influence, intelligence, and location. 
In many respects, each of them is auton- 
omous. They include in the typical 
metropolitan area from 300 to 900 units 
of local government, plus super-imposed 
layers of county, state, and federal agen- 
cies. Other major decision agents are 
thousands of business firms, large and 
small, often acting autonomously and 
sometimes irrationally. Furthermore, the 
individual decisions of hundreds of thou- 
sands of people in their choice of a place 
of employment, a journey to work, or a 
place to live deeply affect the structure 
of growth of the metropolitan area. 
Manifestly no one can directly command 
or influence more than a fraction of the 
decisions involved in metropolitan 
growth. Even the largest and most power- 
ful agents of government are unlikely to 
have direct influence over more than one 
or two per cent of investment decision- 
making, The most important single agent 
in most metropolitan areas is likely to be 
the central city municipal government, 
and after that, the major electric utility. 

Second, the values and motivations of 
these agents have an equally wide range 
of variation, A small group of a few hun- 
dred people directly affected by the loca- 
tion of a major expressway serving mil- 
lions of other people can halt a major 
highway location decision for a whole 
generation, Yet the millions whose desire 
for an adequate transportation system is 
but dimly felt, and in conflict with their 
desire to hold taxes to a minimum, may 
not be influential in securing a reasonably 
efficient package of transportation ser- 
vices in any form, The whole structure of 


government and our political traditions, 
plus the fact that 75 per cent of the gross 
national product is spent privately, tend 
to permit the intensely felt desires of in- 
terests of small fractions of the population 
to dominate the less intensely felt desires 
of the majority. Any realistic analysis of 
the operative meaning of welfare under 
these circumstances must take cognizance 
of a wide range in the marginal utility of 
income, and of an equally wide range in 
the marginal utility of other forms of 
benefits offered by our society. It must 
weigh the interests of hundreds of differ- 
ent groups and the effort which they are 
prepared to expend on behalf: of seg- 
mental goals, and it must take note of the 
often conflicting goals of all individuals 
and most institutions. 

Beyond economic considerations, the 
metropolitan area is a system for confer- 
ring status or prestige, a system for 
producing and receiving communica- 
tions, a system for the distribution and 
use of power. Values in any one of these 
systems often substitute for values in one 
of the overlying systems. The analytical 
system required to reproduce the most 
important of these effects will be complex 
indeed. 

Third, our understanding of the forces 
which are operative in the growth, devel- 
opment, and change of the metropolitan 
area is comparatively primitive. The 
housing market is among the most in- 
fluential forces at work, but there are 
still only fragments of a theory of housing 
market behavior, only fragments of a 
systematic analysis of the migration of 
people within a metropolitan area, and 
there is little knowledge of the reasons 
for their behavior. Similarly, we have 
only a partial understanding of the fac- 
tors affecting industrial and other em- 
ployment location, and only fragments of 
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theories regarding transportation and 
movement patterns. Our knowledge of 
the influence of major public decisions is 
even more limited. We know compara- 
tively little about the influence of trans- 
portation systems on the development of 
land uses. We know little about the in- 
fluence of changing land uses on trans- 
portation systems. We know little about 
the actual influence of zoning, sub-divi- 
sion regulations, and building codes 
upon the pattern or character of urban 
growth. 

Fourth, any attempt to plan for urban 
growth involves the development and 
implementation of policies affecting the 
rates and direction of change in the urban 
system. It is, therefore, essential to devel- 
op measures of these rates of change as 
they exist under present market condi- 
tions and public policies. This is a com- 
paratively new concept among city 
planners; yet until we know what the 
existing rates of change are and what the 
character of these changes is, we can 
scarcely influence the system in any 
rational, projectable, or effective way. It 
is possible now, for instance, to estimate 
crudely the net rate of investment occur- 
ring in newly developing suburban 
areas, It is obvious that our worst slum 
areas are the result of net dis-investment 
over long periods of time. We can infer 
that between these extremes sub-areas 
will have varying net rates of investment 
or dis-investment which will ultimately 
lead to the improvement or decline of 
these parts of the city, In some situations, 
net dis-investment proceeds for some 
years and then is reversed, as when a 
former slum area becomes a prestige area 
for rehabilitation, Yet even so elementary 
a measure as the net rate of investment 
is not presently available to city plan- 
ners. Other rates of change in the urban 
system have scarcely been conceived. 


Urban Change and Development: The Planning Approach 


Fifth, planning requires relatively long- 
range projections of future conditions. 
Investments in highways, utilities, hous- 
ing, and factories typically have a physi- 
cal life of 30 to 50 years. Their economic 
life may be considerably shorter. De- 
pending upon the type of investment 
involved, the accuracy of projections of 
future population growth, for instance, 
may seriously affect willingness to invest 
or the types of investment made, Yet, our 
ability to forecast future conditions in 
society is notoriously poor. The record of 
population forecasts is a dismal one. The 
record of land use forecasting is far worse 
and no one correctly foresaw such a 
major innovation as the automobile or its 
consequences for urban growth. Since 
investments continue to be made and 
must be made, it is obvious that all inves- 
tors discount the future very heavily and 
therefore make investments only under 
the most favorable circumstances or 
where large losses are tolerable. Presum- 
ably, if more reliable forecasts could be 
made, many new types of decisions would 
follow. Until some radical change in the 
quality of forecasts becomes possible, 
only a system of continuously revising 
projections and of continuously calculat- 
ing the consequences of current invest- 
ments can provide the best possible 
degree of knowledge for current or future 
decisions, 

Despite these difficulties, there are 
reasons for expecting real progress to- 
ward a systematic and scientifically based 
approach to metropolitan planning, 


The current vast expansion of urban 
populations, the proliferation of public 
Services to them, recent rapid advances 
in computer technology, and the econ- 
omies involved in handling all kinds of 
records and accounts electronically, all 
combine to make possible data systems 
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which will yield knowledge never before 
available. Recently, the City of Los An- 
geles proposed the establishment of a 
central data library extracted from the 
operating records of over a hundred gov- 
ernment agencies. While even a super- 
ficial analysis suggested that no single 
system could serve the multitudinous 
needs of city agencies, it became obvious 
that the city was perfectly capable of 
establishing a persons file and a proper- 
ties file which would produce dramati- 
cally useful current data and make 
possible a real breakthrough in planning. 

A persons file could show the demo- 
graphic composition of all areas at any 
time, and, through school-transfer and 
other records, could show the movement 
of people and families from district to 
district, together with the economic, 
social, and educational characteristics of 
the movers. It would thus be possible to 
know annually whether the average in- 
come of an area was increasing or 
decreasing, by knowing the character- 
istics of those moving into or out of the 
area. Such trends projected over time 
could give advance information to private 
realtors, individual property owners, and 
municipal officials, of the prospective 
qualitive improvement or decline of resi- 
dential areas, It could warn school ad- 
ministrators of changes in prospect for 
the child population, and enable them to 
anticipate required adjustments in cur- 
riculum. It could forecast major changes 
in consumer buying patterns for retailers. 

The properties file in this same system 
would contain information on activities 
concerning each parcel of property, in- 
cluding employment, traffic generation, 
net profits derived from gross receipts, 
tax payments, and net investment or dis- 
investment derived from current property 
assessments, Thus, the properties file 
could be used to appraise current condi- 
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tions in an area and forecast future ones 
from trend data. It could be used to 
estimate changing transportation require- 
ments, the changing location of employ- 
ment, and even the changing character 
of employment or other economic activity 
in different parts of the community. 

Such a data system could be estab- 
lished at reasonable cost, for it would be 
based largely on accounting and record- 
keeping machinery now required for 
departmental operating purposes. With 
minor adjustments, such a system could 
extract vital information for planning 
purposes. 

To benefit from area data systems, 
planners must know for what purposes 
they will use the data other than for a 
description of current trends. We pres- 
ently lack definitions of goals, measures 
of efficiency, measures of correlation, 
theories of urban growth, and the other 
analytical insights needed to use poten- 
tially available data. 


In the absence of means for linking 
broad societal goals to metropolitan 
plans, planners might well fall back on 
such simple objectives as the provision 
of a balanced package of municipal 
services within the tax resources of the 
metropolitan community or its component 
parts. This is beginning to be recognized 
as a serious subject. Some parts of every 
metropolitan area are tax-deprived and 
others are tax-rich, Some parts have 
excessively low levels of municipal 
service and others have perfectly ade- 
quate ones. Thus, in the Philadelphia 
metropolitan area, certain school districts 
spend as little as $300 per child per year 
and others spend as much as $1,000 per 
child per year. With some comparable 
efficiency in dollar expenditures for edu- 
cation, it is apparent that some children 
are being deprived of educational oppor- 
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tunity, opportunity for self-advancement, 
or even opportunity for future employ- 
ment, in contrast to others, Thus, plan- 
ning for the equalization and raising of 
standards of municipal services may be- 
come a vital link to broader social objec- 
tives. Here is a limited goal but one which 
the public could understand and might 
regard as sufficiently important to affect 
public policy, With attainable analytical 
tools, it should be possible to devise plans 
which would provide a relatively bal- 
anced package of public services at a 
reasonable tax cost to the affected public 
under present or revised tax systems, 
grants-in-aid from higher levels of gov- 
ernment, and public service patterns. 
Here the effect of alternative physical 
patterns of urban growth, the mix of 
housing, industry, stores, and public 
facilities, the tax revenue consequence of 
each alternative mix, and the municipal 
cost consequences of alternative mixes 
should be readily measurable. True, local 
public services do not affect as much as 
10 per cent of consumer expenditures, 
and the variation between alternatives on 
the service output side might not exceed 
30 or 40 per cent of the average. But this 
is a sensitive area in public policy and 
one which often motivates people to 
action, 
A system of analysis which would 
estimate the alternative transportation 
costs of different patterns of urban growth 
might exercise a similar influence on 
public thinking. At the present time, most 
people spend from 10 to 20 per cent of 
their income for various forms of trans- 
portation, Expenditures for goods ship- 
ment are considerably lower in aggregate 
national income accounts but vary widely 
with industry and location. If people’s 
time were measured as a cost, aggregate 
expenditures for transportation would be 
substantially higher. 
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It is apparent, however, that most con- 
sumers spend about 9/10 of their trans- 
portation dollar on equipment—the 
automobile—and less than 1/10 on the 
facilities on which they drive the car— 
roads and highways. Out of this propor- 
tional distribution of transportation 
expenditures they get poor transportation 
services involving incredible delays, ex- 
cessive operating, maintenance, and 
repair costs, and the most tedious, if not 
psychologically unhealthy, experiences. 
Presumably, a shift in the distribution of 
transportation expenditures to increase 
outlays for facilities through a few cents 
increase in gas tax for highways, and a 
corresponding reduction in outlays for 
new cars, could produce fairly efficient, 
pleasant, and rapid transportation sys- 
tems in most cities, with no increase in 
aggregate expenditures at all. Combining 
the greater efficiencies possible through 
reallocation of resources with those 
which might be realized with different 
patterns of urban growth, we might point 
to measurable costs and measurable 
benefits for alternative systems, The in- 
fluence of alternative patterns upon ag- 
gregate and sub-area transportation 
expenditures should be readily calcu- 
lable. 

This kind of analysis is under way at 
the Penn-Jersey Transportation Study in 
the Philadelphia area and has recently 
been completed in a fairly well-rounded 
way for one growth pattern in the Chi- 
cago region. Many facets of the analysis 
remain for further development, but this 
is a manageable subject. 

In combination, these two types of 
analysis, the costs of municipal services 
and the costs of transportation, cover 
nearly a third of consumer expenditures. 
This order of magnitude is surely suffi- 
cient to provide the American people 
with a basis for choice between alterna- 


tive patterns of metropolitan growth. It 
is probably sufficient, if certain patterns 
appear clearly preferable in these terms, 
to motivate Americans to create the 
means for their achievement. 

These are two avenues of exploration 
in which operations research might pro- 
vide early help for city planning. Beyond 
this level there are problems of the effi- 
ciency of the city as a system of produc- 
tion and distribution of goods and 
services. It is entirely possible that we 
can develop measures with which to test 
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these aspects of metropolitan plans, but 
in the more distant future. Perhaps the 
emergence of the affluent society is shift- 
ing the public concern from such mea- 
surable goals to less tangible ones, such 
as equality of opportunity. Here the need 
is to develop measures of change in social 
and economic status, and a clearer under- 
standing of the effects of public actions. 
At present, we are only on the threshold 
of the analysis of social policy and its 
consequences, 


URBAN RENEWAL AS A THEORY 


Scott Greer 


The movement to clear the slums had its 
origins during the Great Depression of 
the 1930's. It rested upon accumulated 
dissatisfaction with some of the social 
consequences of city life, as well as the 
desire to get people to work, “builders to 
building, lenders to lending.” Those who 
pressed for attention to such matters were 
not, however, slum dwellers themselves; 
they were self-selected members of 
middle-class society concerned with 
social welfare and the public interest. 
Such people try to represent both the 
interest of the poor and the society's 
interest in the consequences of urban 
slums, Ashworth speaks of English slums 
in the early nineteenth century: 


Their inhabitants were in no position to ob- 
tain the constitution of any additional (gov- 
erning) body, and for a time no one from 
outside felt much interest in discovering 
what their problems were or, indeed, that 


they had any special problems of their own. 
But the societies of the new congested dis- 
tricts were not discrete entities and more 
and more people outside them gradually be- 
come aware of the pressure of their novel, 
powerful, and pei hee Even if he 
were not his brother’s keeper, every man of 
property was affected by the multiplication 
of thieves; everyone who valued his life 
felt it desirable not to have a mass of car- 
riers of virulent diseases too close at hand. 
_.. It was morality (or, more exactly, crim- 
inality) and disease that were causing con- 
cern. Overcrowding and congestion, pov- 
erty, crime, ill-health and heavy mortality 
were shown to be conditions found to- 
gether.* 


Concern with slums as centers of poverty, 
crime, and ill-health is still with us. 
In America the accelerating growth of 
urban concentrations during the nine- 
+ William Ashworth, The Genesis of Modern 


British Town Planning (London: Routledge and 
Kegan Paul Ltd., 1954), pp. 47-48. 


From Urban Renewal and American Cities by Scott Greer, copyright © 1965, by The Bobbs- 
Merrill Company, Inc., reprinted by permission of the publisher. 
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teenth century had also produced these 
enormous neighborhoods of the poor. 
Here, too, investigators and reformers 
began to define them as major urban 
problems. Some reformers even defined 
the city itself as the cause of evil and 
attempted to recapture the agrarian 
virtues—going so far as to export slum 
children to the hinterland.? In time, the 
effort changed toward the settlement 
house movement, the growth of private 
charities, and pressure for public aid. 
These efforts were illuminated by social 
surveys that defined the poor neighbor- 
hoods of the city as “problems”—and 
type-cast places as villains, Poverty, 
crime, disease, broken families, and the 
like were linked together in certain geo- 
graphical areas of the city where housing 
was deteriorated and rents low; these 
neighborhoods were given the summary 
name, “the slums.” 

Slums were seen as threats to the larger 
society. As the centers of concentration 
for criminals and diseased persons, they 
were “contagious,” for their effects were 
apt to spill over into the city as a whole. 
Then too, as aggregations of the most 
unfortunate, speaking foreign languages 
and living in different worlds, they were 
suspected as aliens, seditionists, and pos- 
sibly anarchists. Some observers, like 
Jane Addams, considered the develop- 
ment of children in such environment as 
grounds for anxiety; what kind of equity 
was this—and what kind of new genera- 
tion was being reared in the “city within 
a city,” as Robert Park called it? 

The complex interaction of poverty, 
the housing market, and the layout of the 
city were all lumped together in the term, 


*Cf., Anselm Strauss, Images of the Ameri- 
can City (New York: The Free Press of Glen- 
coe, 1961), pp. 178-179. See also the discus- 
sion of rural values in urban America found 
in Robert Wood, Suburbia (Boston: Houghton- 
Mifflin Co., 1959). 
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slums. Poor people lived in certain 
houses on certain streets, mostly through 
necessity. And poor folks have poor ways, 
Yet these observations were combined 
and reified, and slums were thought of as 
things in themselves, having malignant 
powers and spreading like cancer. Build- 
ings infected buildings and the latter, in 
turn, infected people. Thus the physical 
environment took on an overweening im- 
portance in the minds of reformers: Out 
of all the important consumer goods, 
housing became a major focus, for hous- 
ing was considered the key to the elimi- 
nation of slums. 


THE PROGRAM TO ELIMINATE SLUMS: 1937 


The New Deal launched many new 
programs aimed at achieving certain 
social goals immediately, as well as con- 
tributing to the long-run aim of “priming 
the pump” of the economy. One major 
goal was the improvement of housing, 
which resulted in the Housing Act of 
1937. For those who could afford to buy 
or build if they could obtain money, this 
act provided help with mortgages; for 
those who could not afford decent hous- 
ing, it provided public housing, Thus the 
first slum-clearance effort consisted 
simply of tearing down the offending 
slums and replacing them with publicly 
subsidized housing. The program had the 
anticipated effect of stimulating the con- 
struction industry and it eventually pro- 
duced nearly three million public-hous- 
ing units for the poor. In the process, an 
approximately equal number of dilapidat- 
ed houses in crowded city neighborhoods 
was demolished. Tall public-housing 
apartment buildings took their place. 

The program might be called, indiffer- 
ently, public housing or slum clearance. 
Few public-housing units were ever built 
in the middle-class areas of the outer city 


because citizens protested vigorously at 
the threat of public housing nearby; they 
were built on the site of slums. Then, as 
housing became more plentiful, public 
housing became increasingly a service 
for the bottom dogs—broken families, the 
aged poor, the ill, and, especially, resi- 
dentially restricted Negroes. Objections 
to public housing now combined distaste 
for Negroes with distaste for the poor as 
neighbors. As a result of citizen pressure 
on local politicians, public housing was 
more ard more often sited in the center 
of the Negro districts and, to avoid a net 
decrease in available housing, the struc- 
tures grew taller.* 

This public housing has been called, 
with some justice, “minimal charity.” 
Those with no choice were housed in 
apartments high up in tall buildings, in 
the center of the city. This was the exact 
opposite of the housing preferred by 
Americans who had a choice—the single 
family unit surrounded by its own yard, 
convenient for the surveillance of chil- 
dren and offering a degree of privacy. 
Public housing was operated by managers 
who carried over criteria of the real 
estate business to what was essentially a 
welfare program, men whose pride was 
in high collection rates and low vacan- 
cies, low breakage and minimal costs. 
These are all useful rules for real estate 
management no doubt; they are not so 
relevant to the problems of maintaining 
order, safety, and community among the 
concentrated mass of the poor who make 
up public housing’s clientele. 

Thus, as typical public housing be- 
came slab towers filled with poor Negroes 
in the middle of Negro working-class 


*Martin Meyerson and Edward C. Banfield, 
Politics, Planning, and the Public Interest 
(Glencoe: The Free Press, 1955), describe in 
convincing detail the struggle over public-hous- 
ìng sites in Chicago. 
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neighborhoods, it developed its own 
critics among the liberals who once 
fought for it. They spoke of it as “im- 
muring the slums,” or “slums with hot 
running water.”* Some spoke of it as a 
way of increasing segregation in the 
slums. As the social climate of the De- 
pression evaporated in the economic sun 
of the postwar years, the program steadi- 
ly lost popularity. 


URBAN REDEVELOPMENT: 1949 


Disenchantment with the public-hous- 
ing kind of slum clearance was caused by 
more than its unpopularity as a housing 
program. It was becoming clear that, at 
the then current rate of development, 
public housing could never rebuild all the 
neighborhoods that had deteriorated 
during the decade of the Depression and 
five years of war. And, in the post- 
Depression climate of thought, continued 
large-scale investment in public works 
did not appear politically unpopular. 
Thus ‘a bipartisan coalition developed 
the legislation that eventually became the 
Taft-Ellender-Wagner Bill, the Housing 
Act of 1949, A portfolio bill including 
provisions for public housing and mort- 
gage insurance as well, it provided the 
basic charter for urban redevelopment. 

This bill was a center of controversy 
for several years before its enactment.’ 
It was felt to be popular because of the 
severe housing shortage resulting from 


“See, for example, Jan Jacobs, The Death 
and Life of Great American Cities (New York: 
Random House, 1961); also Catherine Bauer, 
“The Dreary Deadlock in Public Housing,” 
Architectural Forum, CVI (May 1957), 140- 
142, 219-222. 


5 See the excellent brief history of urban re- 
newal law in Ashley A. Foard and Hilbert 
Fefferman, “Federal Urban Renewal Legisla- 
tion,” Law and Contemporary Politics, Vol. 25, 
No. 4 (Autumn 1960), pp. 635-684. 
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depression and war. On the other hand, 
“Objections to the comprehensive hous- 
ing legislation as a whole, and particular- 
ly bitter objections to the public housing 
provisions, were expressed by every 
national trade organization whose mem- 
bers were primarily engaged in produc- 
ing, financing, or dealing with residen- 
tial property.’ Foard and Fefferman 
believe that the public housing provision 
acted as a stalking horse for urban re- 
development: In the intensity of opposi- 
tion to public housing, the program to 
clear land and sell it on the market 
escaped radical censure. As one conserva- 
tive critic put it, “I am in favor of the 
slum elimination section. I am opposed 
to the public housing section.” This 
schism between the support for public 
housing and that for urban development 
continues to the present, and is one of 
the important horns in several dilemmas. 

The new program was popular with a 
wide range of supporters, and those con- 
cerned with rebuilding the cities had 
high hopes for it. The bill was still pri- 
marily focused upon housing and the 
neighborhood, however, and required 
that any area redeveloped should be 
predominantly residential—that is, over 
half the acreage should be devoted to 
residential uses, As the Taft subcommit- 
tee report put it: “The Subcommittee is 
not convinced that the federal govern- 
ment should embark upon a general pro- 
gram of aid to cities looking to their 
rebuilding in more attractive and eco- 
nomical patterns.”* 

Senator Taft argued that the over-all 
structure of the urban areas should be 


" Ibid., p. 650. 


‘Senator John Bricker, quoted in ibid., p. 
648, 


* Quoted in Foard and Fefferman, “Legisla- 
tion,” p. 663. 


Urban Change and Development: The Planning Approach 


taken as given. The program should be 
aimed at a constant improvement of 
housing within the existing layout of 
cities—a concentration upon “spot re- 
moval.” The planners, with whom he 
argued in the hearings on the bill, tended 
to see “spots” as symptoms of the larger 
system. This dichotomy runs throughout 
the history of the urban renewal pro- 


gram. 


URBAN RENEWAL: 1954 


The urban redevelopment program 
created by the 1949 Housing Act was 
criticized on several counts, Many were 
distressed at the problems created for the 
very poor who were displayed by projects 
in a time of severe housing shortage. 
Others pointed out the impossibility of 
financing over-all redevelopment, when 
evidence accumulated to show that 
“blight” was growing faster than redevel- 
opment. The weakness of housing codes 
and their enforcement seemed to some 
an obvious contributory factor in the 
problem; the continued unplanned 
development of cities bothered others. In 
response to a wide range of criticisms, the 
Housing Act of 1949 was amended in 
1954 with support from a_ bipartisan 
coalition and a Republican administra- 
tion. 

The major innovation in redevelop- 
ment was the Workable Program. As 
described earlier, it is a logical answer to 
many, if not all, of the Acts’ criticisms. It 
was so written as to increase the contri- 
butions of private enterprise, the respon- 
sibility of local government, and the 
participation of private citizens in the 
neighborhoods to be conserved or re- 
habilitated. In sum, these changes were 
expected to produce more results with 
fewer federal dollars, The amendments 


allocated funds for more public housing, 
needed for the displaced, but they also 
allowed the use of 10 per cent of grants- 
in-aid for areas not primarily residential 
or not to be redeveloped as residential. 
The overwhelming emphasis upon hous- 
ing was moderated for the first time. 

The slum clearance programs of 1937 
had evolved into the urban renewal pro- 
gram of 1954, The program was now 
focused upon much more than the re- 
development of deteriorated neighbor- 
hoods; it was assigned the task of con- 
serving the existing stock of housing, 
rehabilitating that which was beginning 
to deteriorate, and planning that which 
was to be built. It was to result in the 
clarification and enforcement of housing 
standards as statutory acts. Cities had to 
be planned in a comprehensive fashion, 
nonresidential areas redeveloped, re- 
habilitated, or conserved, and the private 
real estate market controlled through 
indirection, 

The planners won with a vengeance, 
and Senator Taft lost. If “slums and 
blight” are but symptoms of a larger 
whole, whoever defines that whole and 
its proper nature is defining the program. 
The Housing Act was further amended 
in 1961; again the emphasis was upon 
nonresidential redevelopment. The per- 
centage allowed was extended to 30 per 
cent, while the major intellectual inno- 
vation was the provision for a compre- 
hensive renewal program, to encompass 
the entire city in one plan for the future. 

The reader has probably noticed how 
few definitions have been given. This is 
partly because in the universe of dis- 
course definitions are very rare, and 
partly because the problem is so basic to 
an understanding of the way urban re- 
newal is practiced that it deserves sys- 
tematic discussion. 
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DEFINITIONS, ARGUMENTS, AND 
MEASURES: THE BONES OF THEORY 


A blueprint for social action can be 
broken down usefully into three kinds of 
components. First, there are definitions 
that are used to identify the important 
elements in the situation to be changed 
and the useful tools for changing it. Sec- 
ondly, there are ideas about cause used 
to explain the existence of the problem, 
and thus the conditions for changing it. 
These are linked together in arguments 
that support the use of some given treat- 
ment for a given problem. Finally, and 
very important, there are measurement 
concepts, used to translate the’ definitions 
(of problem and of treatment) into pre- 
cise identifications in a concrete situa- 
tion. The importance of these measure- 
ment concepts lies in the actor's practical 
dependence upon them. In practice the 
definition gets simplified to whatever the 
measurements measure.’ 

The most important definitional con- 
cept used in the urban renewal program 
is that of “slums or blighted areas.” 
When one reads the legislation to find 
the target of the program, the phase turns 
up repeatedly; it is the key term in the 
program's raison d'être. Yet nowhere in 
the law is the phrase defined. In the 
Declaration of National Housing Policy 
we are told that the purpose of the act is 
“the elimination of substandard and other 


‘For example, if one’s measure of intelli- 
gence is a child’s response to a Stanford-Binet 
intelligence test, the child’s IQ score, for prac- 
tical purposes, is his intelligence: All that is 
not measured by the test is irrelevant to de- 
cision. No concepts are more important than 
those we use for identification and measure of 
the world. For a lengthy discussion of this mat- 
ter, see Aaron Cicourel, Method and Measure- 
ment in Sociology (New York: The Free Press 
of Glencoe, 1964). 
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inadequate housing,” and “the goal of a 
decent home and a suitable living en- 
vironment for every American family” 
[my italics]. 

Such lack of definition is not unusual 
in the law. It is to be expected whenever 
a term or phrase is so widely known and 
has such a standard connotation and 
denotation that all will agree on its mean- 
ing. This, however, is far from true where 
the words “slum” and “blight,” are con- 
cerned, Allen A. Twichell, in charge of 
the American Public Health Association’s 
work in formulating housing standards 
and measures, has this to say about 
blight: 


It usually refers to an area or district of 
some size. It refers to no one characteristic 
or condition, nor even to any one set of 
conditions or characteristics that are always 
found in the same combination. Instead, it 
covers a fairly wide range of conditions and 
characteristics that from example to exam- 
ple are found in differing combinations, and 
with or without certain secondary features.'° 


Such a definition is extremely difficult 
to apply, since it cannot specify necessary 
and sufficient conditions for proving that 
blight exists. There is a considerable 
likelihood that the terms “blight” and 
“nonblight” will not be mutually exclu- 
sive. Thus, one man’s blight may be an- 
other man’s nonblight, depending upon 
how important he thinks a given condition 
or characteristic to be. Yet people’s homes 
are condemned and destroyed because 
they fall in the blight category, and bil- 
lions of dollars are spent in blight 
removal. The problem is a crucial one; it 
is no less than that of defining the official 
norms of housing in American society. 
How is the term “decent” to be changed 


“Measuring the Quality of Housing,” in 
Urban Redevelopment; Problems and Practices, 
ed. Coleman Woodbury (Chicago: University 
of Chicago Press, 1953), p. 11. 
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from a subjective reaction to one that is 
objective, one that can be consistently 
applied and, therefore, allow an equita- 
ble public policy? A just policy cannot 
be based upon a rubber measuring stick, 
for then the law would not apply equally 
to all. 

As we have noted, the term “slum” 
was applied to areas where certain peo- 
ple and structures were concentrated, As 
Ashworth notes, these areas were defined 
as problems of the public because crimi- 
nality and disease were widespread 
among their residents. The general mean- 
ing of slums has not changed much since 
1842: Slums are neighborhoods where 
the “social pathologies” of alcoholism, 
disordered family life, prostitution, and 
the like, are common occurrences. In ad- 
dition, slums are neighborhoods with 
given structural characteristics. They are 
old, the houses are esthetically displeasing 
to the slum definer, the rents are relative- 
ly low, the houses are crowded. Since the 
two kinds of attributes—the social and the 
physical—coexist in given areas, the at- 
tack of public policy on slums has been 
implemented in the Housing Act. But in 
that Act the negative, “slums,” is vague, 
and it is accompanied by an equally 
vague positive, “decent homes.” 

Decent homes are whatever structures 
are acceptable among the relevant social 
group. Standards vary greatly. Sergei 
Grimm, the planner, tells of his deter- 
mination to find out what “substandard” 
meant to the man on the street. After a 
certain amount of questioning, he report- 
ed, “I found out. Substandard is whatever 
is worst in our neighborhood!'! Decency 
is an open-ended definition: As consump- 
tion norms move upward and the average 
aspiration for housing moves with them, 
a proportion of houses built to earlier 


“In personal communication. 


design becomes “indecent.” The open- 
ended definition of good neighborhoods 
allows an open-ended definition of slums. 

The government, to implement its 
program for slum elimination and preven- 
tion, must define decent housing. But 
“decent” is a value judgment, and it can- 
not be a definition which is empirically 
and logically coervice. “Blight” is not 
just an aspect of things; it is also a judg- 
ment of them. Where such a situation 
holds, agreement is not possible through 
investigation and test; it is produced by 
persuasion and compliance, The concept 
of blight is translated into fact by fiat. 

This crucial judgment results then 
from the application of administratively 
framed housing standards. Twichell re- 
solves the problem in these terms: “With- 
out trying to make this definition too fine, 
it would probably be agreed that the two 
basic characteristics of blighted areas are 
substandardness and either stagnation 
or deterioration.” But these two notions 
are really one, for “stagnation or dete- 
rioration” is defined by progressive “sub- 
standardness.” 


In the past, once districts have started 
downhill (i.e, have begun to fall below 
minimum standards, either because of physi- 
cal or economic change in the district itself 
or in its vicinity or because the standards 
have risen over a period of time), most of 
them have continued downward and often 
at an increasing rate." [Italics mine.] 


Whoever is framing the housing code, 
then, is creating “blighted areas” by 
definition. If “standards have risen,” in 
Twichell’s terms, an area goes “down- 
hill.” 

There are several “model” housing 
codes in general use. One is that of the 
American Public Health Association, 
created by Mr. Twichell; another is the 


jg, Tichel, in Woodbury, op. cit, pp. 1l- 
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Uniform Housing Code, developed in the 
San Francisco Bay Area and required for 
the acceptable Workable Program in 
western cities. The codes spell out mini- 
mally acceptable space and occupancy 
standards, light and ventilation, sanita- 
tion, heating, electrical, and structural 
conditions. The codes spell out a type of 
housing that is modest by American 
standards, though wildly utopian for most 
of the remainder of humanity. They in- 
clude the all-American bathroom, hot 
running water, and other amenities of 
middle-class, urban life. The codes have 
been very influential and their influence 
has been increased by the Workable Pro- 
gram requirement, for the Urban Re- 
newal Administration has the power to 
judge codes for “acceptability.” 

Nevertheless, the arbitrary nature of 
the codes is clear from a comparison of 
those enacted by different cities." Of 
fifty-six cities listed in one study, fifteen 
had no requirements for minimal space, 
and in the other forty-one cities, it ranged 
from fifty to one hundred square feet per 
occupant; most cities had requirements 
for light and ventilation, but they ranged 
from 6 per cent of the wall area in Nor- 
folk to 12% per cent in Los Angeles; 
similarly, only four persons might share 
a water-closet in Denver, but twenty 
might do so in Los Angeles, and there 
was no limit in Baltimore. The same 
variation occurred with every require- 
ment of the codes. Decent housing was 
not uniformly defined, even among hous- 
ing officials of large American cities. 

A slum or blighted area is, for pur- 
poses of urban renewal, an areally con- 


3 Provisions of Housing Codes in Various 
American Cities (Washington, D.C.; Housing 
and Home Finance Agency, Urban Renewal Ad- 
ministration, 1956). The codes are probably 
becoming more uniform as a result of pressure 
from the URA. 
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centrated collection of substandard 
dwellings. This administrative definition 
does not say anything at all about the 
causes of such conditions. Causal theory 
is important, however, for action aimed 
at changing them. Looking at the litera- 
ture on the subject, including the techni- 
cal bulletins of the URA, one can only 
conclude that “blight” is thought of as a 
social disease. Thus: 

Blight does not stand still. It has a way of 
spreading from house to house, from block 
to block, from neighborhood to neighbor- 
hood. 

Caught early enough, blight can be ar- 

rested and the downward trend reversed. 
On the other hand, once an area has 
reached an advanced stage of deterioration, 
nothing short of the major surgery of clear- 
ance and redevelopment will suffice. Start 
to work now on the areas in the early stages 
of blight that have strength and vitality 
enough to enable them to respond to the 
preventative and corrective therapy of con- 
servation,'* 
However, at a more mundane level, 
blight is due to either (1) substandard- 
ness in original construction, (2) lack of 
maintenance, or (3) a substandard use— 
i.e., crowding and the like. The first case 
reflects either a discrepancy in housing 
norms between builder and code-writer 
or a change in standards over time; the 
second reflects lack of capital investment; 
the third usually indicates a different use 
of the building than that originally 
planned. 

As William Grigsby has recently re- 
marked, the naive belief is that most sub- 
standardness is produced by lack of main- 
tenance. Lack of maintenance is, then, 

“Selecting Areas for Conservation, Urban 
Renewal Service Technical Guide 3 (Washing- 
ton, D.C.: Urban Renewal Administration, Sep- 
tember 1960), p. 1. 

* William Grigsby, Housing Markets and 
Public Policy (Philadelphia: University of Penn- 
sylvania Press, 1964), p. 229. In fact, some 
two-thirds is due to plumbing, reflecting in most 
cases the standards used in original construction. 
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assumed to flow from lack of commit- 
ment to either the house or the neighbor- 
hood. (In the technical guide quoted in 
footnote", administrators are advised to 
choose areas in which most homes are 
owned, in districts that people like.) This 
emphasis upon maintenance as the key to 
substandardness results in a tripartite 
classification of problem areas. First, 
there are the “rock bottom slums,” ad- 
judged to be so far gone in substandard- 
ness that nobody would want to rehabil- 
itate them; here clearance is required. 
Secondly, there are neighborhoods which 
can be “spot redeveloped” and rehabil- 
itated through code enforcement and the 
private action of owners. Thirdly, there 
are the neighborhoods that are judged 
“basically sound,” requiring only in; 
creased capital input by the owners in 
the form of renovation and better main- 
tenance. The first areas are called clear- 
ance areas, the second rehabilitation 
areas, the third, conservation areas. They 
are defined, basically, by the proportion 
of units which are substandard and the 
probable individual cost of bringing the 
units up to code requirements. If the cost 
is so high as to represent a poor invest- 
ment (if it is greater than the market 
value of the house will be after reha- 
bilitation) it is judged fit only for demoli- 
tion. 

Thus the maintenance and improve- 
ment of the existing housing stock is a 
basic aim of urban renewal. The reason- 
ing behind this emphasis upon the exist- 
ing stock is very simple: 


Existing dwellings constitute the greatest 
housing resource at our disposal. It is this 
supply of older housing that must be pre- 
served if we are to meet the housing re- 
quirements of the large segment of the 
American people who cannot afford, or do 
not desire, new housing. an 

Our cities cannot be renewed nor blight 
eliminated and potential blight arrested by 


clearance and redevelopment alone. Only 
by utilizing conservation and rehabilitation 
as well as clearance can we be success- 
Dik sas 


And, since substandard houses tend to 
cluster by area, substandard areas are the 
focus of efforts at rehabilitation and con- 
servation. Such areas are defined by 
their present conditions and by the pos- 
sibility of their being upgraded at the 
cost of the owners. How is this to be 
done? 

The Workable Program for the elimina- 
tion and prevention of slums is based on 
certain assumptions about how people 
can be controlled. It will work only if 
those assumptions hold. Those assump- 
tions may be grouped around the various 
subgoals of the program: (1) the destruc- 
tion of existing slums and their replace- 
ment with standard structures, (2) the 
rehousing of ex-slum dwellers in stand- 
ard housing, (3) the enforcement of 
housing codes so as to bring existing 
houses up to code standards, and, (4) the 
use of the local capital budget to improve 
public facilities in substandard areas. 

Clearance of existing slums and re- 
placement. One must assume that local 
governmental officials will designate 
“rock bottom slum” areas for projects, 
that the local political process will allow 
this designation (i.e., slum dwellers and 
owners will comply), and that private 
real estate interests will bid for the land 
and build standard dwellings on it. 

Re-housing of ex-slum dwellers in 
standard housing. One must assume 
that a supply of such housing exists at a 
price the slum dwellers can and will 
afford to pay; that they have knowledge 
of such housing; that they are willing and 
able to move into it. 


“ Home Improvement, Bulletin 2, Urban Re- 
newal Service (Washington, D.C.: Urban Re- 
newal Administration, October 1960). 
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The enforcing of housing codes. One 
must assume that the codes do indeed 
define “non-slum” housing individually 
and in the spatial aggregate, that local 
governmental officials can and will apply 
the same measure to all areas alike, that 
the owners of structures can be forced 
(or persuaded) to comply with the code 
requirements, and that this can be done 
rapidly enough to bring about a net 
decrease in number of substandard 
dwellings. 

The use of local capital budget. One 
must assume that capital improvements 
in public services will improve the 
“decency” of neighborhoods, that local 
officials will allocate larger resources to 
the substandard areas, that the local 
political process will support such in- 
creased use of tax money, and that this 
will occur at a pace that is related to the 
general private improvement of dwelling 
units. 

These assumptions are all question- 
able. The present substandard use of a 
space is no guarantee that it has attrac- 
tions on the private land market: Sub- 
standard use would create a presumption 
to the contrary. Nor does the fact that 
given populations now live in slums 
necessarily indicate any overriding desire 
to live in standard housing and standard 
neighborhoods, Insofar as self-selection 
was involved in their original choice, it 
would presumably still operate. Those 
who choose other consumer goods over 
more expensive housing would still do so. 
The dubious quality of housing as defined 
by local codes has led to administrative 
control from URA; nevertheless, the 
assumption that codes can be enforced 
against the will of the population re- 
quires that we ignore the role of the 
coerced citizens as voters and taxpayers. 
Finally, urban renewal is a federal pro- 
gram largely because of the fiscal straits 
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of the municipalities; this argues a very 
moderate increase in public capital in- 
vestment for the neighborhoods inhabited 
by the poorest and politically least effec- 
tive citizens. 

However, the Urban Renewal Admin- 
istration has very weak tools for testing 
the degree to which the assumptions in- 
deed hold. The Workable Program is a 
document summarizing local actions 
taken in each category prescribed. This 
document is prepared by the LPA and is 
rarely based upon adequate information. 
Many relocatees are “lost”; little is known 
about the quality of code enforcement; 
alternative sites for redevelopment are 
rarely discussed; the over-all use of 
public capital budget is not critically 
evaluated in terms of the commitment 
presumably made by the municipality. In 
short, a document of good intentions is 
substituted for other measures of the 
program. The next chapter shows that 
there are good administrative reasons for 
using this particular “measure” to deter- 
mine compliance with the Program, 


THE AUGMENTED PROGRAM: 1961 


The Workable Program was never pop- 
ular with most LPA officials, Its emphasis 
upon housing and relocation together 
forced a commitment to public housing. 
Its emphasis on code enforcement led 
agencies into very complex and emotion- 
generating public policy. And, as housing 
became in many cities a problem chiefly 
among Negroes, support for housing pro- 
grams in general dwindled. At the same 
time, other interests pressed for more 
concern with the problems of the central 
business district of the city. The central 

city mayors were worried about tax bases, 
for, as downtown property declined, 
shopping centers grew by leaps and 
bounds in the suburbs. The mayors 


pressed for general programs of city re- 
development and for smaller local con- 
tributions to the program. Arguing that 
the local tax base is inadequate and 
regressive, the United States Conference 
of Mayors lobbied for an increase of the 
federal contribution from 66-2/3 per cent 
to 80 per cent.” They were joined by 
influential allies; as Foard and Fefferman 
said in 1960: 


Foremost among these are department store 
owners and mortgage and other lenders 
concerned about large outstanding invest- 
ments in downtown retail properties now 
suffering competition from suburban shop- 
ping centers. Redevelopment to provide 
downtown commercial centers with parking 
space and attractive surroundings is a busi- 
ness necessity to them and a source of in- 
creased tax revenue to the city." 


To these interests was joined the steady 
pressure of those theorists who had al- 
ways felt that urban renewal should be 
concerned with the entire urban struc- 
ture, that slums and blight are merely 
symptoms of weakness in the general pat- 
tern. For the directors of the various 
LPAs, such a change in orientation meant 
divorce from the unpopular issue of hous- 
ing and an opportunity to enlist wide 
support for a program of community 
redevelopment. The propaganda of the 
deed is important to a new and unestab- 
lished program: What better propaganda 
was possible than the creation of new 
malls and tall towers in the CBD? The 
“city beautiful” appeals to the general 
public; a changed locational order, en- 
couraging the “city profitable,” appeals to 
downtown businessmen. 

The mayors did not get their increased 
federal contribution, However, increas- 

“ Foard and Fefferman, “Legislation,” p. 675. 
Some mayors wanted the federal government 


to pay 90 per cent. 
* Ibid., p. 672. 


ing laxness in the interpretation of public 
capital improvements as local contribu- 
tions means that the local cash contri- 
bution has now shrunk to approximately 
14 per cent. They did get an increase 
in the nonresidential allowance, to 30 per 
cent of total grant funds. (This is ap- 
proximately half again the percentage of 
the total urban area devoted to commer- 
cial uses.) When one remembers that 49 
per cent of “predominantly residential” 
can be in truth non-residential, it is clear 
that as much as 64 per cent of the pro- 
gram can be devoted to improving non- 
residential properties in a city. The plan- 
ners got a provision for the development 
of total “community renewal programs,” 
looking toward an integrated drive to re- 
build and shape the entire central city. 


DEFINITIONAL PROBLEMS: 
SLUMS VERSUS BLIGHT 


We have been discussing slums and 
blight as though they were identical. As 
long as the program was limited to pre- 
dominantly residential redevelopment, 
this identification was approximately 
correct. Today, with that “general pro- 
gram of aid to cities” which the Taft sub- 
committee deplored, “blight” has become 
the key term. Slums are merely “resi- 
dential blight.” The meaning of blight is 
not nearly as clear, even, as that of slums. 
Following Twichell, we can speak of it 
as substandard quality of structures—but 
“sub” what standard? 

When a given space within a city is 
used for a given purpose—parking lot, 
City Hall, department store, factory—how 
does one determine if it is properly used? 
Again, the only standard possible is an 
administratively determined one, pro- 
ducing facts by fiat. In a recent and influ- 


* Ibid., p. 683. 
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ential text on planning, for example, one 
author has this to say about blight: 


Simple forms of blight include such physi- 
cal characteristics as structural deterioration, 
missing sanitation facilities, structures in 
disrepair or lacking in elemental mainte- 
nance, presence of trash and rubbish accu- 
mulations in yards, adverse environmental 
influences such as noise, odors, dust, and so 
on, and missing community facilities such 
as schools, playgrounds, public water and 
sewerage systems, and adequate street and 
drainage facilities. Usually associated with 
simple forms of physical blight are certain 
social and economic indicators of blight. 
Social indicators of blight include presence 
of abnormally high rates of juvenile delin- 
quency, venereal disease, and similar results 
from other health and welfare indices; and 
economic indicators include concentrations 
of tax delinquent and tax title properties, 
declining property values, and presence of 
an abnormally large number of building 
vacancies. Complex forms of blight are sai 
to exist when an area contains a mixture of 
incompatible land uses (the classic illustra- 
tion being the glue factory located in the 
residential area), obsolete or impractical 
lavout of lots, blocks, and streets, unsafe 
and unhealthful conditions existing or pos- 
sible when marginal land is in use, particu- 
larly land subject to floods, marshiness, or 
tidal flows.?° 


Most of these indicators are quite irrele- 
vant to any given area. Some are, in fact, 
inevitable if an area has industrial or com- 
mercial activities. Blight, like slums, rep- 
resents the parts of town that the observer 
finds distasteful, but in even more differ- 
ent ways. 

The measures actually used for non- 
residential neighborhoods are those listed 
as economic indicators—tax delinquency, 
declining property values, and vacan- 
cies, They are usually held to occur be- 
cause of the conditions that Chapin 


2”, Stuart Chapin, Jr., Urban Land Use 
Planning (New York: Harper and Brothers, 
1957), pp. 232-233. 
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terms “complex blight.” Because of mixed 
land uses, obsolete street layouts, and 
drainage problems, the area is economi- 
cally less productive: The deterioration 
of trade and therefore of economic value 
results. And as this occurs, the present 
occupiers of the land use it in such 
a way that private redevelopment is 
discouraged.” 

Many areas in any city are slowly los- 
ing their competitive value on the land 
market. How, then, is one to determine 
which areas are the truly blighted ones? 
Chapin’s definition is of no use, for given 
attributes may or may not occur in given 
instances. After all, a given space may 
have value only for its present use: 
Hoover and Vernon have documented 
the case for the economic necessity and 
value of deteriorated commercial areas 
in cities. They see them as economically 
necessary for small, struggling enter- 
prises, which include new starts—they 
are venture capital for innovations.”? 
There must be cheap quarters for small 
businesses and they are apt to have higher 
vacancy rates and more tax delinquen- 
cies. There must be residential neighbor- 
hoods for the poor—they are bound to be 
largely made up of obsolete structures, 
indecent by a newer building code. In 
short, the “blighting” of urban areas is a 
logical product of a free market in land. 

However, there is a criterion for the 
blighted area ‘as against the simply cheap 
area. That is whether or not it could be 
rebuilt for a “higher” use. And by a 
higher use is almost always meant a more 


*T have telescoped a long argument into a 
few propositions, chiefly because it is, intel- 
lectually, this simple. There is a large literature 
on urban real estate dealing with the subject. 

* Edgar M. Hoover and Raymond Vernon, 
Anatomy of a Metropolis (Cambridge: Har- 
vard University Press, 1959), especially Chap. 
2. 


profitable use—one that increases tax 
assessments, increases the number and 
wealth of consumers in the neighborhood, 
and increases the profits of those with a 
stake in the CBD. Rents and taxes go up 
and vacancies down, as use becomes 
higher. The definition of blight is, sim- 
ply, that “this land is too good for these 
people.” 

As urban renewal became a program 
to increase the goodness, truth, and 
beauty of the urban capital plant, resi- 
dential and nonresidential alike, blight 
became an ever-expandable term. Like 
slums, it is an open-ended value judg- 
ment, based upon an open-ended aspira- 
tion for the given city. Any area might be 
judged by someone to deserve a “higher 
use.” One who cares for parks might con- 
sider open space a higher use than the 
Empire State Building. But the economic 
criterion is crucial because of the pro- 
gram’s basic commitment to the private 
real estate industry. Only that land that 
can be redeveloped at a profit will be 
bidden for—and only that which is bidden 
for can be raised to higher uses. The aug- 
mented Housing Act of 1961 put the 
municipalities and the URA squarely in 
the local downtown real estate market, 
as buyers, sellers, and speculators. 


RENOVATION OF THE CBD 


Thus urban renewal, though embedded 
in the Housing Act, with a purpose said 
to be the elimination and prevention of 
slums, is also a program for the renova- 
tion of the central business district. Enor- 
mous investments are being made in the 
purchase and clearance of downtown 
property; land cleared to date has been 
about 85 per cent residential, but most of 
it is then redeveloped as commercial fa- 
cilities, office buildings, or expensive high- 


rise apartments. Certain assumptions are 
implicit in such a program. 

1. It is assumed that the age and deteri- 
oration of structures produces lack of 
financial profitability and not vice versa. 
As a corollary, it is assumed that there is 
a large, untapped demand for CBD loca- 
tion among those who can afford high 
rentals and construction costs. 

2. It is assumed that residential deteri- 
oration does not affect commercial devel- 
opment seriously, or that commercial 
redevelopment of the CBD can decrease 
deterioration in residential neighbor- 
hoods of the central city. 

These assumptions are necessary. The 
first one is required because, if demand 
for downtown land is constant or shrink- 
ing, the development of new structures 
ean only lead to vacancies, lower rental, 
and eventual tax delinquency in those 
which remain—in short, blight. The sec- 
ond assumption is required if the pro- 
gram does not give major and effective 
attention to slum elimination. It is pre- 
cisely around the CBD that the most 
deteriorated neighborhoods now stand, 
and the progressive destruction of low- 
income housing without a complemen- 
tary increase in standard low-cost housing 
can only shift the slums from one loca- 
tion to another. If the nearby existence 
of large substandard areas, inhabited by 
poor Negroes, hurts the commercial 
profitability of the CBD, then commercial 
redevelopment alone is no solution. 

In summary, the slum clearance provi- 
sions of the Housing Act of 1937 have 
been slowly transformed into a large-scale 
program to redevelop the central city. In 
the process, the vague term “slum” has 
been subsumed under the vaguer term 
blight.” In this discussion, for clarity’s 
sake, slum refers to the poor housing in 
which live the poor members of the soci- 
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ety, and blight refers to a land use that 
is not as profitable as some alternative, 
in terms of general values, usually finan- 
cial. 

One might simplify and say: “Slum 
elimination requires that the housing of 
the poor be improved; blight elimination 
necessitates the movement of the right 
activities to the right location.” Slum 
elimination and prevention does not make 
necessary any great shift in business and 
industrial plants or any commercial re- 
birth of the CBD. It does not require a 
better transportation system and location 
grid for the city in terms of efficiency, 
beauty, or civic pride. Contrariwise, the 
elimination of blight does not require the 
elimination of the poor housing of the 
poor; it simply means it must be located 
in the right place. That might very well 
be exactly where it is now located, given 
the cost to the society of acquiring the 
land from its present owners and writing 
it down to the value bidders assign it.” 

The aims of the program are now ex- 
tremely global; they are not necessarily 
contradictory: If the displaced poor are 
relocated in improved housing, if neigh- 
borhoods are maintained or upgraded, if 
better housing in better locations is avail- 
able for all, the CBD may also be re- 
planned and redeveloped without con- 
tradiction. However, the aims of slum 
elimination and blight elimination, as the 
terms are used here, are most certainly 
not identical. And, given scarce resources, 
to choose one is to reject the other in that 
degree. — 

There is, then, a problem of priorities. 
First, one must decide the relative im- 


“This point is central to the analysis by 
Otis A. Davis and Andrew B. Whinston in “The 
Economics of Urban Renewal,” Law and Con- 
temporary Problems, Vol. 26, No. 1 (Winter 
1961), pp. 105 ff. 
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portance of blight removal as against 
slum clearance. Secondly, within each 
kind of program one must decide where 
the action will occur. Out of all of the 
neighborhoods of the poor, which will be 
rehabilitated or redeveloped? Out of all 
the declining commercial and industrial 
areas, which will be selected for a proj- 
ect? How do you estimate, before com- 
mitment, the general value of a project 
in terms of removing slums forever, or 
removing generalized blight forever? The 
Community Renewal Programs now be- 
ing developed are an effort to narrow 
alternatives, but such programs typically 
require so much action in so many places 
over so long a period of time that they do 
not yield priorities. And, in truth, too little 
is known about the causation of slums 
and blight for anyone to plan their elimi- 
nation over a period of decades. The 
plans are at best informed guesses; at 
worst, they are efforts in a peculiar art 
form. 
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In the absence of an objective standard 
of priorities, the political process and the 
real estate market are the sources of a 
program’s logic. The political response is 
a measure of its success. The LPAs move 
toward a program of downtown redevel- 
opment and the upgrading of residential 
districts nearby because this is effective 
propaganda of the deed, They produce 
the positive response of relevant publics, 
including the political officials of the cen- 
tral city and the downtown businessmen. 
As it succeeds in this sense, it tends to set 
the precedent for other programs, in this 
and other cities, In the center of the city 
many persons can see the program’s 
effects; and they are influential persons. 
Tall towers and green malls have a dis- 
proportionate intellectual appeal because 
of their esthetic effect. Meanwhile, most 
of the substandard houses, neighbor- 
hoods, and districts may remain exactly 
what they were before—substandard. 


GETTING TO WORK AND BACK 


Ruth and Edward Brecher 


Every weekday morning between 6:30 
and 7, commuters living in Pleasant Hill, 
Calif., 25 miles east of San Francisco, rise 
and dress, bolt a hasty breakfast, kiss 
their wives goodbye, and drive off to their 
jobs in downtown San Francisco, They 
battle traffic through the Caldecott Tun- 
nel and over the Bay Bridge. Downtown 
they find a place to park, then walk to 
their offices. After 5 P.M. they ransom 
their cars and battle traffic home again. 


If luck is with them, the trip takes only 
an hour or an hour and a quarter each 
way. But on days when the freeways jam 
up, as they often do, it may take an hour 
and a half or even two hours. The mone- 
tary cost, including bridge tolls, parking 
charges, and car expenses (50 miles at 
10¢ a mile), averages about $6.15 per day. 

Beginning some morning in 1969, how- 
ever, if all goes according to schedule, 
the Pleasant Hill commuters will have 
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available an alternative route. They will 
be able to rise at 7:30 A.M. instead of 
6:30 or 7, eat breakfast, then drive to the 
new Bay Area Rapid Transit (BART) 
station out in the country, halfway be- 
tween Pleasant Hill and Walnut Creek. 
There a BART parking lot, with space 
for 1350 cars, will be waiting for them; 
or their wives may drive them to the sta- 
tion and deposit them a few steps from 
the platform. Their wait will be short, 
for during the rush hour a BART train, 
dispatched and controlled by a computer, 
will pull out for Oakland and San Fran- 
cisco every two or three minutes. There 
will be vacant seats waiting for them on 
the train—foam-padded seats, four inches 
wider than the usual transit standard. 

Gliding along safely in quiet, air-con- 
ditioned comfort at speeds up to 80 miles 
per hour and averaging 50 miles per hour 
including the 20-second stops, they will 
prepare for the day’s work or read their 
morning papers in good light for the 29 
minutes it will take them to reach down- 
town San Francisco, At night they will 
reverse the route, saving another 30 min- 
utes or more, and will arrive home re- 
laxed and rested before 6 P.M. instead of 
disgruntled and grumpy at 6:30 or 7. 

Their round-trip BART ticket, includ- 
ing parking at the BART station, will cost 
$1.40 instead of $6.15 by car. BART, 
moreover, may enable some families to 
get along with one car instead of two, or 
with two instead of three. 


HOW OUR CITIES GOT SNARLED UP 


In most large, traffic-plagued American 
cities today, a battle is raging between 
those who urge modern rapid transit like 
the BART system and those who favor 
more automobile freeways and express- 
ways. Throughout the past decade or 
more, the freeway proponents have been 
victorious, for a number of reasons. 
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The United States entered the 1950s 
with a seriously inadequate urban public 
transportation system of buses, transit 
lines, and commuter railroads and an 
equally inadequate system of streets and 
highways. During the decade, conditions 
grew even worse. The number of autos 
registered rose from 40,000,000 to 61,- 
000,000 and of vehicle miles per year 
from 458,000,000,000 to 719,000,000,000; 
but road-building did not keep pace. 
Passengers abandoned public transporta- 
tion lines for most uses, but continued to 
jam the transit vehicles for the rush-hour 
trips to and from work in the central 
business districts of our large cities. Tran- 
sit fares rose, and the trend to the auto- 
mobile and to traffic congestion was in- 
tensified; yet peak-hour transit vehicles 
remained as overcrowded as ever. Our 
major cities seemed headed toward a 
monumental snafu. 

Basically, there were three ways to deal 
with the problem: 1) modernizing and 
expanding our public transit systems; 2) 
concentrating on the private automobile 
and building more freeways and parking 
garages; or 3) creating a balanced trans- 
portation system, using each mode of 
travel for the job it could do best. 

Here was a major public issue, with 
many complex engineering, economic, 
sociological, esthetic, and political facets. 
But before it could be adequately de- 
bated, the die was cast in favor of the 
private automobile. Congress in 1956 
authorized a vast new nationwide Inter- 
state Highway System to provide non- 
stop, limited-access, high-speed travel on 
some 41,000 miles of rural and urban 
freeways designed with gentle grades, 
broad curves, and generous interchanges. 
The system was to be built in 16 years at 
a cost of $41,000,000,000, 

Why did this plan win adoption? Three 
reasons may be cited. One was the obvi- 
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ous, urgent need for some kind of trans- 
portation improvement. The second was 
the popularity of the automobile. Almost 
everyone was delighted by the prospect 
that the Interstate System would soon 
enable us to drive at 60 miles per hour or 
more almost anywhere—even to work and 
back. 

But it was a third factor that turned 
the tide in favor of the Interstate System 
—a nationwide “highway lobby,” ade- 
quately financed and equipped with the 
elements of a powerful strategy for ob- 
taining political action. 

Pressing for the Interstate Highway 
System in 1956—and pooh-poohing “old- 
fashioned” plans to rebuild our rapid 
transit facilities-were the automobile 
manufacturers and their 64,000 local car 
dealers, the gasoline companies, the tire 
companies, and the influential motor 
clubs, including the American Automo- 
bile Association. Their allies included the 
politically well-connected highway con- 
tractors and the highway department 
officials in city halls and state capitals; 
the trucking industry, which wanted 
faster roads for its trucks; the cement and 
asphalt companies; and the many indus- 
tries that profit from cars and roads, Sel- 
dom has a single public issue mobilized 
such a potent lobby. 

The financing of the Interstate System, 
which might have been the insuperable 
obstacle to its adoption, was a marvel of 
ingenuity. To circumvent the opposition 
of economy-minded city councilors and 
state legislators, the highway lobby plan 
provided that 90% of the $41,000,000,000 
would come from Federal taxes. But Con- 
gress, too, is economy-minded. Therefore 
the plan also provided that the financing 
should be set up entirely outside the reg- 
ular Federal budget. Federal taxes on 
gasoline, tires, and accessories and ton- 
nage taxes on trucks would be increased 
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and the proceeds accumulated in a “high- 
way trust fund.” The Federal 90% would 
not be classed as an ordinary appropria- 
tion, but would be dispensed out of this 
special fund. Congress bought the entire 
“package.” Moreover, cities wishing even 
more freeways than the Interstate System 
projected could get a 50% subsidy for 
them. 

The plan looked foolproof in 1956, But 
today, with half of the 16 years of the 
Interstate System construction program 
behind us, critics are beginning to take 
another look. Many of them are not happy 
with what they see. 

The rural portions of the system are 
relatively popular. The new rural free- 
ways are fast and safer than ordinary 
roads; many people enjoy driving them, 
though some find them monotonous. Con- 
servationists, of course, complain that the 
rural freeways sometimes invade this 
country’s rapidly disappearing wilder- 
ness regions, wildlife sanctuaries, and 
other areas that should remain sacrosanct 
(though future invasions may be slowed 
down by the Wilderness Act of 1964). 
And other critics maintain that the bil- 
lions being spent on rural freeways might 
better be devoted to more urgently need- 
ed public services—as though there were 
any assurance that if an appreciable por- 
tion of the money had not been spent on 
the highways, it would have been devoted 
to schools, health services, parks and 
playgrounds, or other public uses. 

Far more numerous and more tren- 
chant criticisms have been aimed at urban 
parts of the Interstate System. 


LIMITED PEAK-HOUR CAPACITY 


One major criticism concerns the free- 
way’s limited peak-hour capacity. A sin- 
gle freeway lane can, in theory, carry 
1500 cars an hour at high speed, with 


five or even six occupants in each car. 
Thus, if loaded to capacity, an eight-lane 
freeway should carry 1,500,000 persons 
past a given point in a day. But this is not 
what happens. Practical limitations re- 
duce usable capacity to a comparative 
trickle. 

The chart illustrates the most impor- 
tant of these limitations. It shows urban 
traffic divided into two main classes. 
First, there is a broad base of miscellane- 
ous traffic—shopping trips, school trips, 
social trips, salesmen’s calls, visits to the 
doctor and the dentist, and so on. For 
the great majority of these trips, the auto- 
mobile has no rival. An urban freeway 
system adequate to handle such traffic 
has much to recommend it. 

But superimposed upon this base is a 
second type of urban traffic—the journey 
to work and back, These work trips tend 
to be concentrated into a single hour or 
two, each morning in one direction and 
each afternoon in the opposite direction. 
Cars on such trips carry an average of 
only 1,3 to 1.5 occupants each, and most 
of them are headed for a compact, highly 
congested central business district, or 
CBD, and to other densely developed 
neighborhoods. Under such circum- 
stances—and they prevail in most large 
cities—congestion can be avoided in an 
all-automobile system only by building 
lanes that will be needed for only an hour 
or two each day and will therefore carry 
only a few thousand cars per day. 

Incredible as it may seem, capacity 
actually goes up when congestion slows 
traffic down. At 20 or 30 miles per hour, 
cars follow one another more closely, 
and one lane can therefore deliver 2000 
cars or more per hour instead of only 
1500. But a freeway in this congested 
condition—as every driver knows—is vul- 
nerable to being blocked altogether as 
additional cars try to worm their way 
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into the stream of traffic, and as cars run 
out of gas, tires go flat, engines overheat, 
or fenders tangle. Then capacity drops 
to zero, while drivers gaze ruefully at 
road signs reading: “speen LIMIT—60 
MPH.” 

True, congestion can be somewhat 
reduced by making middle lanes revers- 
ible so that an eight-lane freeway, for 
example, can carry five or six lanes in the 
dominant direction during peak hours. 
Even so, the number of lanes adequate 
to serve the ordinary traffic to and from 
a central business district may have to 
be doubled or even trebled to handle 
without congestion those mountainous 
rush-hour travel peaks so clearly visible 
in the figure shown on page 234. 

The high cost of these added peak- 
hour-only lanes per car using them, 
along with the valuable downtown space 
they require, makes it unlikely that 
enough of them will ever be built. If they 
are built, they will fall afoul of the ap- 
parently inexorable rule that new roads 
soon attract enough new traffic to jam 
them. The Long Island Expressway in 
the East and the Santa Ana Freeway in 
the West, which vie for the title “world’s 
largest parking lot,” have become ex- 
amples of the congestion they were to 
relieve. 


PARKING GEOMETRY 


It is a law of nature that once a com- 
muter’s car gets to town, it has to be 
parked. Here again the basic considera- 
tions are common to most large cities, It 
may be feasible to provide parking for 
CBD shoppers and miscellaneous vis- 
itors, even though it may involve costly 
underground or multistory garages. To 
provide, in addition, all-day parking for 
workers enormously aggravates the prob- 
lem. 
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To allow not only for the space a car 
occupies but adequate maneuver-space 
as well ordinarily requires about 350 
square feet per car—almost twice as much 
space as an office or work area for one 
worker. That leaves room for only 125 
cars per acre of parking lot or garage 
floorspace. When such space for CBD 
parking needs are combined with space 
needs for CBD expressways, the whole 
function of the CBD, which needs com- 
pactness, is impaired. 


THE HIGH COST OF FREEWAYS 


Urban freeways look like bargains to 
local governments because of the 50% or 
90% Federal subsidy for the capital cost. 
Rapid transit systems like San Francisco's 
BART, in contrast, look enormously ex- 
pensive because the whole cost must be 
borne at home, However, in the absence 
of a Federal freeway subsidy or if both 
systems were similarly subsidized, the 
comparison would be quite different. 
Here are the relative lengths and costs 
of the urban and rural portions of the 
Interstate System: 
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Average 

Number cost per 

of miles Total cost route mile 
Rural 36,000 $225billion $ 625,000 
Urban 5,000 18.5billion 3,700,000 


Costs for routes through congested 
areas, however, run much higher: 


Cost per 
Freeway route mile 
Downtown San Diego (Calif.) $ 5,500,000 
Pasadena (East-West) Freeway 


(Calif. ) 10,300,000 
13,600,000 

(N.Y 
Kenny onien) a 15,600,000 
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These are not extreme examples. A 
1961 San Francisco study estimated that 
future esthetically acceptable freeways 
for that city would cost more than $23,- 
000,000 a mile. A 1%mile downtown 
stretch of Boston's Central Artery cost 
more than $40,000,000 a mile. One esti- 
mate places the cost of a crosstown 
expressway in Manhattan at $100,000,000 
a mile. 


San Francisco's 75-mile BART system 
will cost $13,000,000 a mile. It will have 


Ca bet the rom a tad done at San Francisco! eninsula 
Gateway, but the pattern is typical of every poral ay area 


a peak-hour capacity of 30,000 seated 
passengers in cach direction. Even with 
two lanes reversible, a comparable $13,- 
000,000-per-mile eight-lane freeway 
would have a peak-hour capacity of only 
7000 or 8000 cars (10,000 or 12,000 
Occupants) before congestion began to 
slow travel down. And the rapid transit 
line, of course, requires a much narrower 
right-of-way and no costly parking facili- 
ties downtown. 

Another aspect of cost is what the 
urban freeway does to local tax rolls. 
Within the city, the freeway takes valu- 
able land off the tax rolls and thus in- 
creases the load on the remaining land. 
The effect can be substantial. Washing- 
ton, D.C., for example, had 2100 acres 
of highly taxed downtown land on its 
rolls in 1960. Construction of all high- 
ways then proposed would have reduced 
the taxable downtown area by 375 acres 
or 17%, 

The loss in city tax revenues, it is true, 
may in many cases be balanced, or more 
than balanced, by increased tax revenues 
in the suburbs, where undeveloped 
Property near freeway interchanges is 
conversed into high-tax shopping centers, 
industrial sites, and homesites. This may 
be fine for the undeveloped suburbs and 
for the property owners and speculators 
who reap the land-boom bonanza; but it 
is small solace for the residents of central 
cities, where the tax load is already 
heaviest. 


For ordinary travel, the freeway is a 
very good buy. It more than pays its own 
Way as compared with travel on ordinary 
Streets and highways. But its economic 
advantage is lost when it is expected to 
handle the task for which it is least fitted 
—carrying peak-hour traffic into and out 

_ Of the densely developed portions of our 
large cities, 
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THE SOCIAL COSTS OF FREEWAYS 


To the extent that freeways have in- 
directly produced a deterioration of 
public transportation, they hurt partic- 
ularly those who are too old or too 
physically handicapped to drive, These 
people must depend on the substandard 
public transportation—and they live un- 
der the continuing threat that what little 
there is may be curtailed or discontinued. 
Many continue to drive, though they 
should not, because there is no other way 
to get around, Licensing officials tend to 
revoke licenses only in extreme cases if 
alternative transportation is not available, 
Fifteen per cent of the entire adult pop- 
ulation or more may be in this group 
of aged or handicapped. 

Other, far greater social costs of free- 
ways are familiar to planners through 
the protests of families and businesses 
marked for uprooting. Freeway proposals 
for the District of Columbia, before they 
were scaled down, called for the dis- 
placement of 33,000 men, women, and 
children—almost 5% of the District's pop- 
ulation. And additional thousands in the 
Maryland and Virginia suburbs were liv- 
ing in the paths of proposed freeway 


routes. 

Before a Federally-subsidized housing 
project is approved, local sponsors must 
give assurance that uprooted families will 
be relocated. No similar assurance is re- 
quired of highway departments planning 
Federally-subsidized roadways. Property 
owners ousted by a new freeway, of 
course, receive approximately the market 
value of their property—but it isn’t always 
easy to find a new home at that price. 
Renters until recently got nothing, and 
store owners got nothing for the “going 
concern” value of their stores. To meet 
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the protests, Congress in 1962 amended 
the Federal-Aid Highway Act to provide 
payments up to $200 for family moving 
expenses and up to $3000 to stores. But 
since a way of life is at stake as well as 
moving expenses, these payments have 
not provided satisfaction. 

Freeways also sometimes cut suburbs 
in half or amputate a neighborhood from 
the main community. In some states, ap- 
proval of the local government is required 
before a new route can be built through 
its boundaries. In such states, even a 
village can force a new freeway to make 
a costly detour; a solid phalanx of vil- 
lages often can and sometimes does block 
a new route altogether. 

The historic landmark and the public 
park are other frequent victims of the 
freeway. A study made for the Minne- 
apolis Board of Park Commissioners in 
1960 revealed that the Interstate System 
planned to invade 15 Minneapolis park 
properties and that other state and coun- 
ty highways were scheduled to invade an 
additional 13. The park territory coveted 
by the highway departments totaled 295 
acres—or five acres of park land for every 
square mile within the city limits, 

A 1962 amendment to the Federal-Aid 
Highway Act provides that no Federal 
grants for urban highways will be ap- 
proved after July 1, 1965, unless the pro- 
posed route has been reviewed as part 
of a regional planning process that takes 
social and community values into con- 
sideration, This is surely an important 
and long-overdue step in the right direc- 
tion; it should have been part of the 
original 1956 plan. 

But the new planning procedures will 
prove beneficial only for those commu- 
nities that organize promptly and effec- 

tively to make use of them. Otherwise 
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the same old highway planners will con- 
tinue to make the same old decisions 
from their new desks in a “regional plan- 
ning office.” A future article in this series 
will consider ways in which consumer 
groups can effectively participate in the 
new planning process. 

To many freeway enthusiasts, objec- 
tions based on personal or local considera- 
tions seem selfish and even perverse. 
Sacrifices, they urge, must be made to 
the common good. There is some merit 
in this view. Individual objections can be 
pressed beyond reason. In one instance a 
freeway was delayed, and then rerouted 
at an added cost of $1,000,000, because 
of complaints from eight families slated 
for relocation. But even unreasonable op- 
position is a fact of political life with 
which transportation planners must now 
contend, just as they must contend with 
rivers too broad to bridge and moun- 
tains too massive to tunnel. 

Opposition can be expected to grow 
even more effective during the remaining 
years of the Interstate System construc- 
tion program, as more communities ex- 
perience for themselves just how a free- 
way affects community life—and as all 
the “easy” routes are completed, leaving 
unfinished and perhaps unfinishable the 
routes that dispossess the largest number 
of people, remove the largest amounts of 
taxable land from the rolls, despoil the 
best-loved parks and views, or otherwise 
rouse the ire of the local citizenry. 

If the high dollar cost and the high 
social cost of urban freeways were neces- 
sary to achieve a fast transportation sys- 
tem, the benefits might be balanced 
against the costs, But commuters are in- 
creasingly learning that for the trip to 
work downtown, the new freeways are 
not fast. 


WOULD STAGGERING WORK 
HOURS HELP? 


All forms of transportation would work 
much better, of course, if everybody 
didn’t have to get to work and home 
again at the same time. Hence pro- 
posals are sometimes made to stagger 
work hours. The main objections: 

Work hours are already consider- 
ably staggered; if everyone worked 
from 9 to 5, conditions would be even 
worse than they are. Many commuters 
already drive in early or leave late or 
both to avoid the peak-hour rush. 
Hence half-hour or even full-hour 
staggering would have relatively little 
additional effect. 

To get a major impact, staggering 
of work hours would have to be 
spread over several hours at least. Thus 
many people would have to report for 
work objectionably early, and others 
would be held at work objectionably 
late. One amenity people want is lei- 
sure hours together. Higher pay is de- 
manded for working during hours 
when others are free. 

A central business district exists to 
enable people to transact business 
with one another face to face. If some 
open late while others close early, effi- 
ciency is lost. 

Despite these general drawbacks, 
work-staggering in particular circum- 
stances may be worth trying, and ex- 
periments should be encouraged. 


CU has examined unpublished data, 
for example, for a 12-mile-long stretch of 
Chicago’s Congress Street (Eisenhower) 
Expressway, composed partly of eight 
lanes posted at 55 miles per hour and 
partly of six lanes posted at 60 or 65 miles 
per hour. When traffic is flowing freely, 
a driver can cover the 12 miles with ease 
in 13 minutes, But during rush hour, the 
trip over the same 12 miles may take as 
long as 35 minutes. 
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This figure, impressive though it is, 
seriously understates the problem. For it 
does not include the excess time it takes 
to get into or out of a parking garage in 
rush-hour traffic, to weave through the 
congested local streets to a freeway en- 
trance, to queue up at the entrance, and 
then to crawl up the ramp and push a 
way into the moving stream of traffic. 

Wasted time can be evaluated in vari- 
ous ways. One approach values the com- 
muter’s time at some arbitrarily chosen 
amount, such as $1.50 per hour. On this 
basis, 30 minutes wasted each way each 
day costs each commuter some $325 per 
year. More complicated calculations have 
also been made, None of them takes into 
account what it means to wife, husband, 
and children to be cheated out of an hour 
together—and to have a father arrive 
home fretful, grumpy, exhausted, and late 
for dinner after battling traffic congestion 
on the new freeway. 


OUR CONGESTED FUTURE 


Freeway proponents point out that the 
urban freeway system is not complete as 
yet. Thus laymen may be tempted to dis- 
miss current freeway congestion as mere 
“growing pains”—a temporary affliction 
that will be cured when the rest of the 
Interstate System freeways are opened 
to traffic. 

Transportation engineers know better. 
The ultimate inadequacy of the center- 
city portions of the Interstate System was 
revealed in 1961, in a study commissioned 
by the Automobile Manufacturers Asso- 
ciation and published under the title 
“Future Highways and Urban Growth.” 
This study, made by the traffic consult- 
ing firm of Wilbur Smith and Associates, 
considers the urban traffic situation in 
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1972, assuming that all Interstate System 
and other planned urban freeways are 
completed by that date. Its conclusion: 
the annual rate of urban freeway con- 
struction will thereafter have to be 
doubled! 

The Interstate System plan called for 
building 5000 miles of urban freeway 
during the 16 years from 1956 to 1972; 
the 1961 report calls for building an ad- 
ditional 5600 urban miles during the eight 
years from 1972 to 1980. 


BAN CARS OR BEAT THEM TO TOWN? 


After looking at traffic-plagued cities, 
some critics have proposed that private 
automobiles be banned altogether from 
their congested central areas—thus forc- 
ing would-be drivers onto public trans- 
portation. 

This solution is hardly popular; yet it 
is very close to what is actually happen- 
ing—with no formal law or regulation to 
keep cars out—in some large cities today. 
Fewer than 5% of the people employed 
in Manhattan south of 60th Street, for 
example, drive their cars to work—not 
because many of those who don’t aren't 
eager to drive in, but because a combina- 
tion of clogged streets, bridges, and 
tunnels, inadequate parking facilities, and 
high parking charges bar their entry, 

Similarly in Chicago, only about 12% 
of those entering the central business dis- 
trict in rush hour drive in. In other large 
cities the barriers to entry are more 
porous—but access is strictly rationed all 
the same. Though few officials will openly 
admit it, congestion is quietly accepted 
as the cheapest device for discouraging 
additional drivers from driving to town. 
Indeed, congestion is politically popular 
in an off-the-record way because you 
don’t have to float a bond issue to finance 
it. 
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It is here that the true significance of 
San Francisco’s BART system, described 
above, becomes apparent. The Bay Area 
proposes to solve its journey-to-work 
problems, not by banning cars or by mak- 
ing it excessively slow, costly, and un- 
pleasant to drive, but by offering a 
cheaper, faster, more convenient, less 
irksome way to get to town, 

Mechanical breakdowns and strikes 
will on occasion interrupt service along 
even the best-run transit system, though 
such interruptions should be rarer than 
those caused by rain, snow, and fog on 
the freeway systems. And even rapid 
transit built to BART standards, it is true, 
will not do for all commuting problems. 
Some commuters will no doubt continue 
to drive to town daily because they need 
their cars during the day, or because their 
destinations are not conveniently reach- 
able by rapid transit, Others will drive on 
occasion when they are taking passengers 
along, or are planning to stop en route, 
or expect to return home with bulky pack- 
ages. And some may continue to drive 
simply because they enjoy driving, even 
though it takes longer and costs more. 

But so many people will use the new 
rapid transit systems that the question 
arises, can enough seats be supplied them 
or will rush-hour passengers be jammed 
indecently onto the new trains as they 
are onto many of our present urban 
transit vehicles? The answer remains in 
doubt. San Francisco BART plans leave 
considerable leeway to increase peak- 
hour capacity if future traffic exceeds the 
forecasts, Other systems, however, may 
not be so generously planned. And even 
if there is adequate capacity, the manage- 
ment of a transit system may cut rush- 
hour service below the capacity of the 
tracks in order to save on equipment or 
operating expenses. In either case, the 
bright new trains of tomorrow may be 
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CAN BUSES DO THE JOB? 


Present-day urban bus systems—even 
“express” buses on freeways—are too 
slow to be worth serious consideration 
in planning an acceptable commuting 
system. A bus can move no faster than 
the car ahead of it. 

Bus proponents, however, have sug- 
gested that enormous advantages might 
be gained through a properly designed 
bus system using a private or reserved 
right of way. To cite one example, a 
bus might circulate through a subur- 
ban neighborhood to collect passengers 
in the morning, then travel nonstop to 
town along a high-speed freeway lane 
reserved exclusively for buses, and de- 
liver its passengers at stops along an 
elevated or underground downtown 
busway loop. Among the advantages 
cited are pickup and delivery close to 
your home and place of work, no trans- 
fer from one vehicle to another, and 
great flexibility in rerouting the vehi- 
cles as travel demand changes. The 
crucial disadvantage of this system is 
the long wait between buses. Neigh- 
borhood pickup for the no-transfer 
service would necessitate infrequent 
scheduling if the buses were to draw 
anything like capacity loads. Bus sys- 
tems offering frequent service can be 
designed—but in such systems other 
advantages, such as pickup and deliv- 
ery close to your door, must be sacri- 
ficed. 

_ Other disadvantages of the bus are 
inferior comfort (as compared with 


good rail transit) and the high cost of 
supplying a driver for every 50 or 60 
seated passengers. Adequate downtown 
bus terminal facilities and space for 
daytime bus storage are also costly and 
space-consuming. 

Certainly every city planning a new 
rapid transit system should give full 
consideration to bus possibilities. En- 
gineers and economists who have made 
detailed mass transportation studies for 
large American cities in the past dec- 
ade, however, have recommended bus 
instead of rail transit for the trip to 
work in only one case—St. Louis. 

Another proposal involving buses is 
highly ingenious. It involves placing 
barriers at freeway entrances and lim- 
iting access to 1500 or 1600 vehicles per 
lane per hour, so that traffic can flow 
freely at high speeds even during rush 
hours. When a stalled car blocks a 
lane, the ramp barriers would promptly 
reduce the flow of entering cars still 
further to prevent bottlenecking along 
the freeway. Buses would be given 
preferential access at the barriers, and 
thus could carry you to town at high 
speeds without requiring a costly re- 
served or private right of way. 

But at least two problems remain to 
be solved: how to find room for the 
cars queuing up at the barriers, espe- 
cially downtown in the afternoon, and 
how to deal with the private drivers 
fidgeting at their wheels in the queues 
as the buses roll by. 
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even more shockingly overcrowded than 
Some of today’s transit vehicles—for to- 
morrow’s commuters may be prepared to 
tolerate even worse conditions in order 
to stay off the freeways and get to work at 
top speeds, 

Transit planners should be closely 
Questioned concerning the excess capac- 
ity of a new system; and the manage- 


ment of existing systems on which there 
is crowding should be asked what can 
be done to match seats to demand. 


COMBINING TRANSIT WITH FREEWAYS 


The ideal urban transportation plan, 
almost everyone now agrees, would com- 
bine a rapid transit system of BART 
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quality or better with a freeway system 
adequate to carry the rest of the traffic. 
These two aspects of a sound plan are not 
incompatible. 

Chicago’s Congress Street Expressway 
and rapid transit line is the pioneering 
example of combined planning. It is, for 
the most part, an eight-lane expressway 
with a two-track rapid transit line, and 
space for a third track, down the median. 
Rapid transit requires only about one- 
fifth of the width of the right-of-way; yet 
it has a theoretical peak-hour capacity of 
30,000 seated passengers in each direc- 
tion per hour (60,000 in the peak direc- 
tion if the third track is installed). The 
expressway, occupying four-fifths of the 
right-of-way, begins to jam up when more 
than 6000 cars (9000 occupants) travel 
along it per hour in either direction. The 
expressway cost about $188,500,000; the 
rapid transit line cost an additional 
$36,000,000. 

Two other new Chicago expressways 
also have space down the median for 
rapid transit, but funds to build the transit 
lines are lacking. Los Angeles, San Fran- 
cisco, and Washington, D.C., similarly 
plan to use freeway medians for a portion 
of their transit lines. The moral for other 
cities is clear. If a new freeway is being 
planned to enter your downtown area, 
has adequate consideration been given to 
provide room along it for future transit 
needs? 


PRETTY GOOD ISN'T GOOD ENOUGH 


Opponents of rapid transit make a 
completely valid criticism of the Congress 
Street transit line arrangement. They 
point out that even though its two-track 
transit line could carry 30,000 seated 
passengers per hour, it actually runs many 
fewer cars than its capacity would allow 
and thus attracts only 13,500 passengers, 
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including standees, during the rush hour. 
Hence the automobile expressway con- 
tinues to jam up. To appreciate what's 
wrong with the Congress Street transit 
line, and with most other public transpor- 
tation in the United States today, let’s 
compare Chicago’s Congress Street line 
with San Francisco's BART standards. 

First and foremost, 50% of the passen- 
gers on the Congress Street line must 
stand during the peak hour. Even for the 
riders who do find seats, comfort is far 
below BART standards. The cars are not 
air-conditioned, for example, And the 
service is only technically “rapid” transit. 
Scheduled speeds range from 17 to 26 
miles per hour, as compared with BART's 
50 miles per hour (both including the 
time of stops at the stations). 

Moreover, the Congress Street line is 
only nine miles long; much of its potential 
patronage lies beyond its outer terminus. 
Where it does reach, there are inconve- 
nient arrangements for handling pas- 
sengers driven to the train by their wives, 
inadequate peripheral parking for those 
who want to drive to the station, and 
inadequate “feeder” buses to bring pas- 
sengers to the train, At the other end of 
the line, Chicago’s distribution system 
for carrying passengers to their destina- 
tions fails to serve a number of new mid- 
city developments where the transporta- 
tion demand is heaviest, 

These shortcomings are typical of most 
mass transportation lines in the United 
States today. Indeed, many are much 
worse. Mass transportation is patronized 
mostly by people who do not own cars, 
by those who would prefer to drive to 
work but can’t afford it, and by those 
who fear they won't be able to find a 
parking place or to afford those that are 
available. 

Chicago could remedy Congress 
Street's transit shortcomings at relatively 


moderate cost—much less than the cost of 
an additional freeway. It could also build 
high-quality transit lines along its other 
freeways at moderate cost. 

But opposition from railroad interests 
and the highway lobby blocked action on 
transit improvement in the 1961 Illinois 
legislature. It boils down to this: com- 
muters are not yet organized as effective- 
ly as the highway lobby is, nor are they 
as sure of what fits their best interest. For 
instance, they are often misled when 
automobile club executives and other op- 
ponents of rapid transit tell them that the 
BART system and similar proposals will 
handle at most only 5% or so of the trips 
people want to make. The figures may be 
right, but the implication isn’t. For the 
5% of trips that modern transit can handle 
best are the all-important trips to and 
from work. 


DO CAR POOLS HELP? 


Car-pooling could possibly solve our 
urban transportation problem—if we all 
drove to town five or six in each car. 
But this is neither reliable nor con- 
venient as a form of mass transporta- 
tion. Four passengers must wait until 
the fifth is ready each morning and 
afternoon. Either time is wasted during 
pickups and deliveries or the advantage 
of door-to-door service is lost. Readers 
who have car-pooled will no doubt re- 
call other shortcomings. Nevertheless, 
each car pool contributes its mite to 
easing transportation problems, and 
pooling should be encouraged—by re- 
ceiving preferential parking privileges, 
for example—while cities await ade- 
quate transportation. 


ROLE OF THE COMMUTER RAILROADS 


Many suburban commuters face a 
different sort of transportation crisis. 
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Their communities’ problem does not 
take the shape of a monumental traffic 
jam or over-crowded transit, but rather 
a notice posted at the local railroad sta- 
tion that the line proposes to raise its 
fares or curtail its passenger service—or 
discontinue service altogether. 

Commuters faced with situations such 
as these often band together to protest, or 
hire lawyers to protest for them, at Inter- 
state Commerce Commission hearings 
and at state public utility commission 
proceedings. They also petition their local 
officials and state legislators to “save our 
commuter railroads” by relieving them of 
taxes and by paying them tax subsidies. 

Philadelphia has pioneered a better 
solution to the commuter railroad prob- 
lem. During the 1950s far-sighted Phil- 
adelphia public officials, looking at a map 
of the Penn-Jersey metropolitan area, 
noted that the rights of way of the dozen 
or more commuter railroad lines fanning 
out in all directions from downtown 
Philadelphia and from Camden could be 
used to create a magnificent public trans- 
portation system—if the lines could be 
tied together and service standards 
raised. Hence, when the railroads serving 
Philadelphia began petitioning for fare 
increases and for permission to curtail 
service, the city countered with an alter- 
native proposal. 

It offered to buy service from the rail- 
roads in accordance with a carefully 
drafted contract. It would seek to supply 
top-speed, comfortable, air-conditioned 
“Silverliners”—reputed locally to be the 
finest electric commuter cars in the 
United States today. These new cars 
would be added to existing schedules to 
shorten the intervals between trains and 
provide seats for more passengers. The 
railroads would be required to lower in- 
stead of raise their fares. Stations would 
be improved and additional parking pro- 
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vided around them. The city would foot 
the bills, with aid from a Federal demon- 
stration grant. 

The plan was tried initially on two 
commuter lines and proved so successful 
that it has since been extended to several 
more. Two neighboring counties, through 
the Southeastern Pennsylvania Compact 
(SEPACT), have now joined Philadel- 
phia and the Federal government in 
supplying the needed funds. Railroad 
commuters are getting better service for 
less money, and the rest of the city is 
benefited through fewer cars jamming the 
downtown streets and freeways. A similar 
plan has since been launched on some 
Boston commuter railroad lines, 

The Philadelphia plan is important 
because of three major features that dis- 
tinguish it from the usual “save our com- 
muter railroads” pleas, 

The subsidy is used directly for the 
benefit of railroad patrons, not to bail out 
railroad bondholders. 

The plan does not just seek to main- 
tain existing service. It assures more and 
better service at lower fares, 

Every dollar spent—and this is the in- 
genious heart of Philadelphia’s plan— 
brings the city and its suburbs one step 
closer to a consolidated, area-wide rapid 
transit system capable of providing 
service close to BART standards. 

In 1964, for example, John Bailey of 
SEPACT submitted a report showing 
how railroad rights-of-way could be 
utilized to provide a high-speed 216-mile 
rapid transit system with Silverliner com- 
fort, peripheral parking, and convenient 
central-city distribution at a cost of only 
$130,000,000. And $27,000,000 worth of 
this conversion program had already been 
completed. New cars had been pur- 

chased, peripheral parking provided, and 
other improvements made. As a result, 
Bailey's “package” could be completed 
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for an additional cost of only $103,000,- 
000—less than the cost of building eight 
or 10 miles of downtown freeway. 

The Regional Plan Association has been 
developing a similar plan for New York 
City’s commuter railroads. 


WHAT'S THE ANSWER FOR YOUR CITY? 


A surprising number of North Amer- 
ican cities are now considering rapid 
transit proposals leading toward San 
Francisco-type service—and a few have 
already started building transit systems. 

Toronto residents, for example, voted 
10-to-1 for a new subway back in 1946. 
Trains rolled over the first 4.5 miles of the 
system in 1954—and success was so im- 
mediate and obvious that plans for ex- 
pansion were promptly drafted. Some 
6.5 miles are currently in operation—not 
very much, but enough to keep from 
10,000 to 25,000 cars off Toronto streets 
each weekday. Construction now under 
way will provide 21 miles of transit by 
1967, and future plans now call for 39 
miles by 1980. Along with new transit 
construction, Toronto is also developing 
a computer-based traffic control system 
to handle the cars and trucks remaining 
on the streets with maximum efficiency. 

Montreal is similarly building a new 
subway system—26.2 miles approved to 
date—after a mayor was elected on the 
platform: “Vote for me and get a sub- 
way.” 

Philadelphia voters last November 
approved by a substantial margin an 
$87,300,000 bond issue to finance subway 
extensions. The Philadelphia-Camden 
rapid transit line is being extended into 
the South Jersey suburbs at a cost of 
$50,000,000. And there is the pending 
proposal already described to convert 
216 miles of Philadelphia’s commuter 
railroad lines into a high-speed transit 


system approaching BART standards. 

Atlanta has plans for a 65.4-mile rapid 
transit network. Voters last November 
approved a constitutional amendment 
that is the first step toward that goal. 

Boston is planning major improve- 
ments with the help of state funds from a 
2¢-a-pack increase in the cigarette tax, 
imposed following a monumental traffic 
tie-up in December 1963. Its old transit 
authority serving the city and 13 suburbs 
has been replaced by a new agency au- 
thorized to improve service to the city 
and 77 suburbs. 

Los Angeles has plans for a new 64-mile 
system not unlike San Francisco’s. 

Washington, D.C. plans, submitted to 
Congress in 1963, called for 83 miles of 
high-quality transit service. 

Edmonton, Alberta, with a population 
of only 300,000, is the smallest North 
American city with a rapid transit plan: 
six lines totalling 25 miles. “We hope to 
start digging in 1968,” an Edmonton offi- 
cial reports. 

New York, Chicago, Cleveland, and 
Pittsburgh have plans for extending and 
improving their existing transit systems— 
but these plans fall short in varying 
degrees of San Francisco BART stan- 
dards. 

A few other cities—St. Louis, for ex- 
ample—have transit plans gathering dust 
in municipal office files, and several cities, 
such as Baltimore and Seattle, are begin- 
ning to get ready to make transit plans. 

4 This optimistic review of North Amer- 
ican transit progress is subject to one 
Major qualification: All of the plans 
Tequire public tax funds to subsidize con- 
struction; but to date only Toronto, Mont- 
teal, and San Francisco have firmly 
committed public funds in adequate 
amounts. Thus a tremendous field is wait- 
ing for action—not necessarily to rally 


Getting to Work and Back 243 
support for BART-type public transit in 
every large city, but at least to examine 
the issues carefully and come up with 
reasoned support of some locally feasible 
solution to the transportation problem. 

That Toronto, Montreal, and the San 
Francisco Bay Area should be the leaders 
in laying money on the line for high- 
quality transit is hardly coincidence. “If 
you would make your city loved,” said an 
ancient Greek proverb, “you must first 
make her lovable.” Toronto, Montreal, 
and San Francisco have made them- 
selves lovable cities—and it is at least 
partly in an effort to preserve their in- 
herent quality from the freeway and the 
parking lot that residents of these cities 
and their suburbs have been willing to 
tax themselves for rapid transit. 

The presence of three Canadian cities 
on the list is also worth a comment. Amer- 
ican cities facing a choice between down- 
town freeways and rapid transit are 
deterred from choosing transit, even when 
it makes excellent sense, by our national 
freeway financing program. Since 90% of 
the cost of new urban freeways included 
in the Interstate System and 50% of the 
cost of most urban freeways in excess of 
the Interstate System come out of the 
Federal “highway trust fund,” even cities 
that want and need rapid transit have to 
date been tempted by the Federal carrot 
to build more freeways instead. 

A change is in sight, however. The 
Urban Mass Transportation Act passed 
by Congress in 1964 establishes a national 
policy of aiding public urban transporta- 
tion. If adequate funds are appropriated 
to achieve the goals set forth in the 1964 
‘Act, cities may at last be free to plan 
their transportation in terms of sound 
engineering and public policy rather than 
in terms of which plan will draw the 
lushest Federal subsidy. 
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DEFINING MENTAL ILLNESS 


In his 1965 State of the Union address President Lyndon B. Johnson stated: 
“Mental illness afflicts one out of ten Americans, fills nearly one-half of all the 
hospital beds in the Nation, and costs $3 billion annually.”! This would indi- 
cate that mental illness is a problem that must be reckoned with in con- 
temporary society. Despite its dimensions and the widespread agreement 
that it is a social problem, mental illness and its opposite mental health are 
difficult concepts to define. One recent work lists four reasons why this is so: 
(1) although some mental illnesses are the result of organic or physical im- 
pairments, it is now believed that most are not; (2) the concept mental illness 
is used to describe a wide range of behaviors and symptoms, from those that 
are relatively minor to those that are socially repugnant and personally 
incapacitating; (3) various schools of psychological thought define mental 
illness and mental health differently, some seeing practically all members of 
society as somewhat deviant and others reserving that classification only for 
those who are unable to perform minimum daily functions; (4) what is con- 
sidered mental illness varies across cultures since behavior that is expected 
and accepted in one culture might be defined as deviant by the standards of 
another culture. 

Many social scientists have attempted to conceptualize the factors which 
determine mental health and mental illness, Marie Jahoda, in a particularly 


lucid statement, suggests three criteria for determining the mental health of 
an individual: 


(a) active adjustment or attempts at mastery of his environment as distinct both 
from his inability to adjust and from his indiscriminate adjustment through pas- 
sive acceptance of environmental conditions; (b) unity of his personality, the 
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maintenance of a stable, internal integration which remains intact notwithstand- 
ing the flexibility of behavior which derives from active adjustment; and (c) 
ability to perceive correctly the world and himself.* 


The difficulty in agreeing upon a definition of mental illness is reflected in 
the psychiatric profession’s lack of consensus on what constitutes this kind of 
sickness. Because of the many problems mentioned earlier, there can be no 
clear line of demarcation between the mentally healthy individual and the 
mentally ill This state of affairs is aggravated by the lack of good measures 
and diagnostic tools. The lack of standard measures of normal and abnormal 
behavior and the inability of psychiatrists to determine mental status in a 
quantitative fashion has contributed to the present difficulty of adequately 
defining mental illness. In addition, many of the attempts to derive such a 
definition have been colored by middle-class value judgments. Mental health 
is thought of as synonmous with middle-class criteria and, by implication, 
the reverse of lower-class standards. 

In 1958 a Joint Commission on Mental Illness and Health culminated an 
intensive study with a report on the definition of mental health and mental 
disorder. The report states in part: 


In speaking of a person’s mental health, it is advisable to distinguish between 
attributes and actions. The individual may be classified as more or less healthy 
in a long-term view of his behavior or, in other words, according to his enduring 
attributes. Or, his actions may be regarded as more or less healthy—that is, appro- 
priate—from the viewpoint of a single, immediate, short-term situation. 


Standards of mentally healthy, or normal, behavior vary with the time, place, 
culture, and expectations of the social group. In short, different peoples have dif- 
ferent norms of appropriate behavior. 


Mental health is one of many human values; it should not be regarded as the 
ultimate good in itself. 


No completely acceptable all-inclusive concept exists for physical illness and, like- 
wise, none exists for mental health or mental illness.° 


From a sociological point of view, mental illness is a condition that affects 
the individual's ability to perform his social roles, But, it is not just that since : 
many physical illnesses also prevent the sick person's performing his social 
roles fully, In addition, mental illness results in deviant behavior which is 
thought to be caused by an “abnormal” mental condition, Deviant behavior 
may be disturbing to the individual himself (delusions and anxiety feelings) 
or to others around him (paranoid or manic behavior). The severity of the 
disorder is simply the extent to which these behaviors interfere with the per- 
son’s own functioning and/or the functioning of other people. Of course, this 
will also be related to the extent of deviation from normative standards. Great 
behavioral deviation is thought to manifest the most severe mental disorders. 

Recently, Thomas Szasz, an American psychiatrist, has argued that mental 


disorders really do not exist and what has been traditionally labeled mental 
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illness is actually the expression of the individual’s struggle to handle the 
problems of everyday life." Although Szasz does not deny the existence of 
certain behaviors currently labeled as mental disorders, his claim is that these 
are not illnesses since they deviate from psychosocial, ethical, and legal norms 
and not from medical standards. Hence, to treat such nonmedical deviations, 
defined by the individual's social context, by medical action is illogical and 
serves to obscure what are really problems of human relations. Although this 
is not a widely held view, it does serve to illustrate the changing conceptions 
of mental health and illness and the difficulty encountered in attempting to 
define them. 


TYPES OF MENTAL DISORDERS 


There is a wide range of mental disorders just as there are many kinds of 
physical illnesses, The various mental disorders are usually classified accord- 
ing to their seriousness. One loose classification generally used by laymen is 
psychotic and neurotic disorders. Psychotic disorders are severe and usually 
involve the patient's being out of contact with reality, disoriented, and con- 
fused, In extreme cases the patient may be incontinent, unable to communi- 
cate, stuporous, delusional, or hallucinatory. Neuroses, on the other hand, are 
milder disturbances and are seldom as incapacitating as the psychoses. They 
involve a number of symptoms which make life adjustment difficult. The 
vagueness of symptoms such as anxiety, psychosomatic illness, and compul- 
sions has led to widely varying estimates of the extent of neurotic disorders. 

A much more rigorous classification of mental disorders has been presented 
in the American Psychiatric Association’s Diagnostic and Statistical Manual. 
According to this source, mental disorders can be grouped into four major 
categories: organic mental disorders, mental deficiency, psychotic disorders, 
and nonpsychotic disorders.: This classification goes beyond the psychoses- 
neuroses distinction and subsumes most of the diagnostic categories recog- 
nized by contemporary psychiatry. 

l. ORGANIC MENTAL DISORDERS. This category is separated into acute and 
chronic brain syndromes because there are differences between the two in 
terms of prognosis, treatment, and course of the illness, These disorders are 
the result of damage to brain tissue. Such damage may be mild or severe, 
temporary or permanent. When damage does occur, however, impairment of 
orientation, memory, intellectual functions, judgment, and emotional reaction 
results, 

Damage to brain tissue is often the result of old age—senility and cerebral 
arteriosclerosis. It is reported by one authority that over the past fifty years 
the hospitalization of patients suffering from these old-age mental disorders 
has increased so that they now constitute approximately 25 percent of all fi:st 
admissions to mental hospitals.* In addition, organic mental disorders may 
also result from syphilis of the brain, chronic alcoholism, and persistent 
trauma to the brain such as is sustained by professional boxers. 
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2. MENTAL DEFICIENCY. This category of mental disorder refers to those 
who have a defect in intelligence (a lack of “brain power”) which has existed 
since birth and which has not resulted from organic brain disease or a known 
prenatal cause. The intelligence defect can be classified as mild, moderate, 
or severe depending upon scores on standard intelligence tests and level of 
functioning. A mild defect entails a functional or vocational impairment 
(1.Q.s of approximately 65 to 75); a moderate defect refers to functional 
impairment which requires special training and guidance (I.Q.s of 50 to 65); 
a severe intelligence defect refers to functional impairment requiring 
custodial or complete protective care (I.Q.s of less than 50). Although 
psychological test scores are widely used in estimating the degree of intel- 
lectual defect, an equally important criterion is the ability of the person to 
function in a socially adequate manner. 

3. Psycuoric pisorpers. The functional psychoses are not the result of 
damage to the brain but, instead, are thought to be psychological in origin. 
These are the most severe mental disorders and constitute about 80 percent 
of all first admissions to mental hospitals." Psychotic disorders are charac- 
terized by personality disintegration and a sharp break with reality. In addi- 
tion, the psychotic has great difficulty relating effectively to other people or 
to his own activity. It appears that his entire personality is changed by the 
illness, The three major functional psychoses are affective, schizophrenic, and 
paranoid disorders. 

Affective disorders, sometimes called manic-depressive disorders, are char- 
acterized by severe fluctuations of mood with resulting disturbances of 
thought and behavior. The individual may go from periods of being greatly 
excited and elated to periods of being depressed and withdrawn. In some 
cases, hallucinations and delusions may also be symptoms of this disorder. 
The rates of affective disorders seem to be greater for females than for males 
and the diagnosis is most frequently made between the ages of 30 to 55.1* 

Schizophrenia, the most common of the functional psychoses, occurs very 
frequently among young adults although the symptoms may be manifested 
at any time. The schizophrenic characteristically withdraws from reality and 
retreats into his own imagined world where he may feel controlled by false 
beliefs, voices, and other strange forces. Psychiatrists recognize many types 
of schizophrenic disorders, including simple, hebephrenic, catatonic, para: 
noid, and chronic undifferentiated subtypes.”* Simple schizophrenia begins 
early in life with the person’s withdrawing, daydreaming, and being unable 
to concentrate, Delusions and hallucinations are rarely evident, but, without 
treatment, deterioration is likely to occur. The hebephrenic type is character- 
ized by isolation from reality plus unpredictable giggling, silly behavior and 
mannerisms, delusions and hallucinations. The catatonic type of schizo- 
phrenic reaction includes patients who have episodes of excitement and 
stupor. Behavior ranges from complete withdrawal including speechlessness 
and immobility to excitement and possible violence. The paranoid schizo- 
phrenic may be very suspicious of everyone, feeling that he is being plotted 
against, or he may suffer from delusions of grandeur, believing that he is God 
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or Napoleon. Lastly, the chronic undifferentiated type is a residual category 
used when symptoms are not clear and the patient cannot otherwise be 
classified. 

Paranoid disorders, unlike the paranoid type of schizophrenia, are relative- 
ly rare diagnoses and are typified by persistent delusions of persecution or 
grandeur. Paranoids create an elaborate delusional system focused on a few 
areas or perhaps on a few people, defending it with well reasoned and logical 
intellectual arguments. There are no hallucinations and outside of the para- 
noid’s delusional system his thoughts and emotions are relatively normal. 

4, Nonpsycuotic pisorpers. Included in this grouping are psychoso- 
matic disorders, neurotic disorders, and personality disorders. These disorders 
are not as incapacitating as the psychotic disorders and are usually treated in 
the community by private psychiatrists or other outpatient services, They are 
characerized by a variety of symptoms, some more serious than others, which 
are not as socially antagonistic as most psychotic symptoms. While psychoses 
often prevent the individual's performing his social roles, nonpsychotic disor- 
ders usually make role performance difficult but not impossible. 

Psychosomatic disorders are responses to emotional factors which take the 
form of physical impairment, Disorders such as stomach ulcers, colitis, 
hypertension, or hives are believed to be the result of psychological factors. 
These emotional factors, perhaps stress, guilt, or anxiety, find expression in 
some people by causing physiological disorders which may be severe enough 
to threaten life. In such cases it is necessary to treat the patient for his physi- 
cal ailment as well as its psychological roots, 

Neurotic disorders, or neuroses, are characterized chiefly by anxiety which 
may be consciously felt and expressed or unconsciously controlled by using 
various psychological defense mechanisms, Neurotics generally retain a firm 
grip on reality and do not manifest such symptoms as delusions and hallucina- 
tions. However, when anxiety and its accompanying feelings of guilt, shame, 
and hostility impair the individual’s ability to carry out his normal activities, 
a neurosis may be just as incapacitating as other types of mental disorders. 
The form that the neurosis takes depends upon the way that the patient has 
learned to handle his anxiety. The form known as anxiety reaction connotes 
diffuse and uncontrolled anxiety; conversion reaction represents anxiety con- 
verted into a loss of control over bodily organs—tremors, paralysis, or blind- 
ness; obsessive-compulsive reactions refers to the persistence of unwanted 
ideas and impulses to perform certain acts over which the person has no con- 
trol; phobic reactions represent the fear of a specific idea, object, or situation. 

Lastly, personality or character disorders include a variety of behaviors 
because other diagnostic categories do not seem appropriate and “the persons 
so described cannot tolerate stress without losing their emotional equilibrium 
or stability.”** This classification is generally used to refer to persons who 
are emotionally immature, feel inadequate, cannot meet their obligations, and 
seek to escape from life’s pressures, In some instances these persons are quite 

amoral in their conduct and, in the past, were often referred to as psychopaths 
or sociopaths. Unlike other mental disorders, personality disorders are not 
manifested by mental or emotional symptoms but by a lifelong pattern of 
behavior that is socially inappropriate, 
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EXTENT OF MENTAL ILLNESS 


Since there is no precise definition of mental illness it is difficult to deter- 
mine its exact extent. However, using the criterion of patients known to 
mental health authorities, it is generally believed that mental illness is increas- 
ing. In addition, patients who only a few years ago would have been destined 
to spend years in a mental hospital are now being released within months. 
Despite the fact that total admissions to mental hospitals are increasing at the 
rate of 2 percent per year, more effective treatment and earlier release has 
meant an actual decrease in the total number of resident patients.’* From 
1955 to 1960, the first five years of extensive use of drug therapy, the number 
of resident patients decreased by about 4 percent.'® In April 1965 the number 
of resident patients in state and local government hospitals was 477,000 or 3.4 
percent below the number in these hospitals a year earlier. This decrease 
occurred while admissions during the first four months of the year rose by 
2.6 percent. ™ 

These figures account for the great majority of all known mentally ill 
patients who are hospitalized in public institutions. In 1963 an additional 
13,000 patients were hospitalized in private mental hospitals.** Further, over 
300,000 patients received treatment at out-patient psychiatric clinics through- 
out the United States. 

Obviously, the extent of mental illness is most often determined by the 
rate of hospitalization in institutions for the care of the mentally ill. However, 
there are major shortcomings to the use of hospitalization rates as an indica- 
tor of the incidence of mental illness. This index is not adequate since all sick 
persons do not have an equal opportunity to'be hospitalized. Mental hos- 
pitalization is most apt to occur when the sick person lives close to a mental 
hospital, when beds are available in the local hospital, when his family has 
some understanding of mental illness, and when there are no feasible alterna- 
tives to hospital care. The opposite of these conditions decreases the rate of 
hospitalization and makes this index a less adequate measure of mental 
illness.?° 

Many of the findings of recent research also suggest that mental hospitaliza- 
tion statistics are not valid measures of the amount of actual mental illness in 
a population. For example, in a recent study rates of mental hospitalization 
were compared to some noninstitutional indicators of the amount of psycho- 
pathology in the United States. It was found that rates of mental hospitaliza- 
tion are not closely related to such noninstitutional indicators as deaths from 
alcoholism, duodenal ulcer, asthma, mental disorder and suicide, narcotics 
arrests, and infanticide.” 

Other researchers have compared the incidence rates of hospitalized 
psychosis in two communities in the Boston area and found significantly 
higher rates in the lower-class community (Roxbury) than in the upper level 
socio-economic community (Wellesley).** However, despite the smaller rate 
of hospitalization, Wellesley residents revealed a higher incidence of psychosis 
than Roxbury residents. The explanation of these contradictory findings lies 
in the differing attitudes toward the hospitalization of the mentally ill in the 
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two communities. Residents of the higher socioeconomic community resisted 
hospitalization in many ways and for many reasons. Wellesley residents felt 
that the mentally ill person should be kept out of the state hospital at any 
cost. This was partly due to their attitude that state mental hospitals were 
“snake pits,” and in part to their reluctance to use public hospital facilities 
since these were regarded as institutions established to serve only the very 
poor. Residents of Wellesley also resisted hospitalization for their mentally ill 
family members for the equally important reason that they had more money 
and better housing which made it easier for them to keep ill members of the 
family at home. 

An important factor that is implied in this study is that middle-class in- 
dividuals displaying early symptoms of mental illness are more likely to be 
known by and come to the attention of individuals in the community who 
are able to provide various kinds of assistance short of hospitalization. Among 
these are services rendered by physicians, clergymen, social workers, and 
psychiatrists in private practice. There is some evidence that middle-class 
individuals are more likely than lower-class indivduals to use these resources 
as alternatives to hospitalization. 

Another study also reveals that many mentally ill persons are not hospital- 
ized and thus not represented in our official statistics. The “Midtown” study 
in Manhattan selected a representative sample of 1660 persons, 87 percent 
of whom were asked to respond to 120 specific questions dealing with 
psychological symptoms of disturbance.: The sample was divided into six 
categories by number, quality, and severity of self-reported symptoms: well 
(no important or major symptoms), mildly disturbed (some symptoms but 
fairly good behavior), moderately disturbed (a greater number and more 
important symptoms but functioning is still reasonably good), marked dis- 
turbance (some impairment in performance), severe disturbance (perfor- 
mance quite impaired), and incapacitation. Only persons falling into the 
latter three groups were considered impaired, 

The results indicated that 23.4 percent of the sample was impaired.** One 
may conclude from this that one in four people in the study area was experi- 
encing psychological problems that interfered with their everyday function- 
ing. However, it must be remembered that all mental disorders were included 
in this percentage and psychotics probably constituted only a small segment 
of the impaired population, Nevertheless, they were not hospitalized, a fact 
that lends further support to the widely held notion among mental health 


researchers that the prevalence of mental illness is much greater than revealed 
by statistical rates of hospitalization, 


SOME EXPLANATIONS OF MENTAL ILLNESS 


The causes of mental illness are still not known and, as a result, there are 
competing theories of causation, These competing theories include the 
organic, the psychological, and the sociocultural, Organic theories assume 
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that there is something within the individual that causes the mental illness. 
Psychological and sociocultural theories, on the other hand, attribute causa- 
tion to factors external to the individual, inadequate socialization or environ- 
mental pressures. Although these theories may appear contradictory on the 
surface, it may well be that certain individuals have organic deficiencies that 
combine with environmental factors to produce mental disorder, A strong 
organic predisposition to mental illness may become manifest only when the 
individual is exposed to inadequate socialization experiences or environmen- 
tal stress. However, since there are still no definite etiological links between 
the internal and external factors, we shall briefly examine each of the com- 
peting causative theories as separate entities, 

Organic theories have stressed the effects of heredity, biochemical func- 
tioning, and brain pathology as causes of mental illness.** Since certain mental 
disorders are more common among persons from families with a history of the 
disorder, it has been concluded by some that the pathology is inherited or that 
the propensity for the disorder, in the form of an organic weakness or mal- 
function, is passed on. Others have attributed mental disorder to a toxic sub- 
stance that may be produced by the body, or to certain metabolic changes in 
the organism. Finally, some organic theorists have offered brain and nervous 
system damage as the cause of functional disorders as well as the organic 
psychoses. None of these organic theories which emphasize internal factors 
as the cause of mental illness have been proved, but much research is being 
devoted to their testing. 

The psychological theories of causation stem primarily from the early work 
of Freud.2* Most psychologists and psychiatrists approach mental illness from 
the orientation of psychoanalytic theory which sees the individual's personal- 
ity and character determined by early interpersonal experiences with parents 
and siblings, Personality, ego, superego, and other psychic constructs are the 
products of experience in the first few years of life. A person’s approach to 
life is the result of his personality structure which develops early in interper- 
sonal relations, Adherents to this theory usually believe that the mentally 
ill person is one who has developed inadequate mechanisms of internal con- 
trol (ego and superego) because of faulty interpersonal experiences. Hence, 
he is unable to resolve the basic strivings of the id (primitive, instinctual 
impulses). The anxiety resulting from the conflict between man’s biological 
nature and the restraints placed upon him by society is manifested in mal- 
adaptive behavior (neurosis) or, in severe cases, in regressive behavior 
(psychosis). 

Contemporary “Neo-Freudians” have shifted the emphasis away from 
instinctual and biological motivations to the role played by culture in shaping 
behavior. Conflict and the resulting anxiety are not solely the products of 
faulty interactive experiences in early life but may result from experiences 
throughout life in a culture containing many conflicts.’* The conflicts of the 
social environment contribute to the anxiety, tension, and guilt that character- 
ize modern man. 

Sociocultural theories of the etiology of mental illness focus on general 
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features of the culture which are thought to contribute to individual pathol- 
ogy. Just why particular environmental conditions contribute to emotional 
illness for some people and not for others is not known, but it is believed by 
many social scientists that cultural factors such as social isolation, role in- 
consistency and ambiguity, the complexity of contemporary society, and the 
inconsistency of modern culture have a direct bearing upon mental illness. 
Several specific etiologic theories have been built upon these and other cul- 
tural factors, 

Faris and Dunham’s social isolation theory is one of the best known socio- 
cultural explanations of mental disorders.” As a result of their work on the 
distribution of mental disorders in Chicago, they discovered that the highest 
rates of schizophrenia were in socially disorganized areas characterized by 
great impersonality and anonymity. In these areas the population was hetero- 
geneous, highly mobile and overwhelmingly lower-class. Here people were 
permitted to withdraw from all meaningful interaction and isolate themselves 
from others. The researchers concluded that schizophrenia may well be a 
response of certain personality types to the effects of social isolation. 

Inappropriate role-playing has also been seen as an explanation of mental 
disorder. This may take the form of one’s being incapable of performing 
certain roles, being unable to adjust to role contradictions, or being unable to 
shift from one role to another as situations change.* In addition, industrial 
society does not provide a process of smooth transition from one role to an- 
other. There is often little or no preparation for the roles one is expected to 
play. Obviously, these role incapacities and discontinuities create stress and 
anxiety for the individual which may develop into a serious mental disorder. 

Another hypothesized explanation of mental illness is the nature of mod- 
ern society. It is a complex, mass society in which many demands for adjust- 
ments are placed upon the individual who must operate within extremely 
complicated and intertwined institutional settings.*' Social change is rapid 
and sometimes traumatic. At the same time, the demands placed upon the in- 
dividual by his wide-ranging institutional involvements and by persistent 
social change create conflict. When he is not able to resolve the conflict that 
he feels exists among institutional expectations, he may become unhappy, 
anxious, or emotionally ill, However, this etiologic theory, like the others men- 
tioned, demands a great deal more research before anyone can speak of it as 
“the” cause of mental disorder. 


WHAT CAN BE DONE? 


As with most problems of personal deviance, intervention techniques have 
focused largely upon controlling mental illness and not upon preventing it. 
It appears to be the opinion of many that our present knowledge of etiology 
is not sufficient to result in effective preventive programs. This is especially 
true for the mental disorders not associated with physical disease or genetic 
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transmission. Effective prevention of such disorders as functional psychoses 
or neuroses may demand changes in many of our social institutions which are 
not likely to undergo change easily. In the first reading Eli Bower discusses 
the concept of primary prevention, defined as enhancing mental health and 
reducing the prevalence and incidence of emotional illness in the general 
population, and suggests possibilities for preventive action. He postulates 
that normal emotional hazards occur in all areas of life activity but that they 
can be kept from becoming more serious problems if certain services are 
available to help the individual overcome them, Many mental and emotional 
disorders would be prevented by intervention in troubled situations before 
crises occurred. 

Secondary prevention, on the other hand, entails the early recognition of 
actual or potential emotional disorders and the provision of immediate treat- 
ment to allay the condition. The second reading describes an effort to prevent 
mental illness through early detection and early treatment. The Montreal 
“Well-Being Clinic” provides those wishing to use its services with a routine 
mental health check-up. Although it offers no treatment services itself, it does 
serve to assess the state of one’s mental health and to make referrals to ap- 
propriate helping agencies, But, all too often, primary and secondary preven- 
tive programs are not available or fail, but the mental disorders must be 
controlled. 

The most frequent way of controlling mental illness is treatment in a 
mental hospital. Such hospitals have long been stereotyped as harsh custodial 
institutions where a patient has little chance of recovery. Although hospital- 
ization may not be as successful as some might desire, today it is substantially 
different from what it was only a few decades ago. In the third reading an 
excerpt from a report by The Joint Commission on Mental Illness and 
Health, the role of new drugs in transforming the mental hospital into a 
potentially rehabilitative setting is described. Since their first introduction in 
1953, the use of tranquilizers has become increasingly popular, making treat- 
ment a distinct possibility by reducing the patient's excitement or tension and 
making it feasible for him to participate in supplemental therapy programs. 
Tranquilizing the hospital population has permitted the creation of a conflict- 
free environment with as little stress as possible where the “outside world” 
can be replicated within the treatment setting. In the “new” mental hospital 
the patient need not be constrained and has greater opportunity to gain 
insight into his disability and overcome prior, unfortunate interpersonal ex- 
periences by developing new, rewarding ones. 

Nevertheless, the efficacy of the large mental hospital continues to be 
questioned, Within the past few years these questions have been turned into 
action and several experimental programs have tested the feasibility of treat- 
ing the mental patient outside of the hospital. Such an experimental program 
is described in the fourth reading. With the help of the tranquilizing drugs, 
these researchers were able to keep 77.2 percent of their population of acutely 
ill psychotics functioning in the community. This amazing result was achieved 
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with relatively minimal therapy provided for the patients. It is possible that 
an enriched program of this kind, including many other community services, 
may result in an even more successful effort than this one. 

The treatment of the mentally ill has been a neglected area for decades, 
partly because of a lack of concern and partly because of insufficient knowl- 
edge. Recently, however, technical breakthroughs as well as new public 
interest indicate that this neglect may not long be the case. Unfortunately, no 
solution to the problem of mental illness is in sight, but as prevention and 
control efforts increase, the possibility of some day solving this vexing prob- 
lem becomes greater. 
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PRIMARY PREVENTION OF MENTAL 
AND EMOTIONAL DISORDERS: 


A CONCEPTUAL FRAMEWORK AND ACTION POSSIBILITIES? 


Eli M. Bower 


Magic and science have had a curious 
and interesting alliance in the history of 
human societies. One specific kind of 
science-magic which man has developed 
over the years is that of word power. It 
is illustrated by fairy or folk tales in 
which discovering or using an appropriate 
word enables the hero or heroine to gain 
power over a natural, supernatural or 
human enemy. Ali Baba and the Forty 
Thieves and The Story of Rumpelstiltskin, 
for example, utilize such magic words to 
move mountains and solve a complex 
personal problem. Folklore and mythst 
also exemplify the solution of a problem 
by abstention from or disuse of an ap- 
propriate word or name, In Grimm’s The 
Wild Swans, the sister's power to help 
her seven brothers is gained by her ability 
not to utter a single word. Odysseus in 
his adventure with the Cyclops gains 
power over the giant Polyphemus by 
telling him his name is “Noman.” When 
Polyphemus is attacked by Odysseus he 
cries out, “Noman is killing me by craft 
and not by main force.” His brother 


° Presented at the 1961 Annual Meeting; ac- 
cepted for publication, June 6, 1961. 

+ Not surprisingly, myth is derived from the 
Greek, mythos, meaning word. 


From American Journal of Orthopsychiatry, 33, 


‘processes. 


Cyclops, somewhat dismayed, answers, 
“Well, if no man is using force and you 
are alone, there’s no help for a bit of 
sickness when heaven sends it.” Odysseus 
continues, “With these words away they 
went and my heart laughed within me to 
think how a mere nobody had taken them 
all in with my machinomanations.”** 

In the Twentieth Century our “open 
sesame” to the solution of problems has 
been the word “prevention,” which has 
found some of its magical fruition in many 
of man’s relationships to viruses, bacteria 
and protozoans. The “magic bullet” and 
the newer “miracle drugs” are still part of 
the “abracadabra” of man’s relationship 
to microbes. Dubos observes, “The com- 
mon use of the word ‘miracle’ in referring 
to the effect of a new drug reveals that 
men still find it easier to believe in mys- 
terious forces than to trust to rational 
. . . Men want miracles as 
much today as in the past” (page 132). 
Smallpox, however, is prevented by a nick 
on the arm and polio by several shots. 
The magic of prevention as a word, idea 
or myth remains a Twentieth Century 
Rumpelstiltskin in all branches of man’s 
activities, except one. Little in the way of 
magic words, incantations or mystical 
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emanations exist for the prevention of the 
emotional and behavioral disorders of 
man, Indeed, one would be hard-pressed 
to divine the kinds of conjurations and 
“answers oracular” a contemporary John 
Wellington Wells might dream up to get 
the job done. 

Thus it appears that the lack of crea- 
tivity and action in the prevention of 
mental and behavioral disorders origi- 
nates in forces too powerful for either 
magic or science. We do not need a 
Sherlock Holmes or an Arséne Lupin to 
perceive that there may be more to this 
conceptual and research abyss in preven- 
tion than a lack of imagination and in- 
terest, Indeed, one could make a good 
case for the existence of explicit and im- 
plicit cultural resistances to the preven- 
tion of emotional and behavioral dis- 
orders, Perhaps a necessary first step, 
then, in any preventive program is to 
examine the antagonism realistically, and 
plan strategies of action that take into 
account the probabilities of success in 
light of an understanding of the opposi- 
tion.® 


COMMUNITY ANTAGONISMS 
TOWARD PREVENTION 


A common conception of prevention 
often obfuscates thinking and action, 
namely, that little can be accomplished 
short of major social overhaul. Preven- 
tion of mental and emotional disorders is 
seen as the exclusive result of the aboli- 
tion of injustice, discrimination, economic 
insecurity, poverty, slums and illness. To 
seek less is to attempt to fell a giant 
sequoia with a toy axe. Any effort, there- 
fore, that is not aimed directly at major 
social change is viewed as an inadequate 
and inconsequential attack at the prob- 
lem. A corollary of this notion is that 
prevention involves wheels within wheels 
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within wheels. Thus, any possible action 
is perceived as if it were a combined 
luncheon check presented by an inexperi- 
enced waiter to a group of women at the 
end of an a la carte meal. The alleged 
magnitude of the complexities and the 
ungeared wheels within wheels per- 
ceived are also major deterrents to 
biological and social scientists who can, 
with little effort, find more digestible 
problems to define and solve, Other 
scientists who see some value in pursu- 
ing this kind of “elusive Pimpernel” 
search in vain for something akin to 
Archimedes’ lever with which the whole 
of the problem can be moved. Many 
believe one should concentrate on im- 
mediate needs such as the care, treatment. 
and rehabilitation of mental patients. 
Such problems are real and specific. If 
one means to do anything in this field, 
“they” say, let’s start with this problem. 
Small beginnings, however, need to be 
made on many fronts, Farnsworth, for 
example, notes, “Both the treatment of 
mental illness and the promotion of 
mental health are necessary in any well- 
conceived community program designed 
to reduce crippling emotional conflict. To 
throw up our hands and stop promoting 
mental health programs because we can- 
not define mental health or can portray 
results only inexactly is to show both 
lack of common sense and lack of cour- 
age.” There is a need and there is a 
problem. The need to care and treat the 
ill is our major concern, yet it is fairly 
obvious that all the king’s horses and all 
the king’s men will have little effect on 
the problem—how to reduce or curtail the 
development of the illness in the first 
place. 

A second and related phenomenon that 
influences preventive efforts in the mental 
health field is the high, often impregna- 
ble, fortress of personal privacy—the 
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right and privilege of each person, and 
family, in a free society to mind his own 
business and have others mind theirs, If 
prevention of any kind includes early 
effective intervention in the lives of per- 
sons in the population at large, then the 
intervention must take place prior to such 
time as the person is singled out for spe- 
cial help. Where it can be shown that 
such intervention is necessary, indeed, 
mandatory for the common good, as it is 
in automobile use, school attendance and 
physical hygiene and sanitation, accept- 
ance may be given. Yet, in polio inocula- 
tions and water fluoridation, invasion of 
personal privacy is still a major issue in 
families or communities that decide to 
accept or reject these preventive pro- 
grams. 

“At present,” Bellak writes, “the gov- 
erning of men and the raising of children 
seem to be among the very few occupa- 
tions in civilized society for which no 
training or certified ability are required 
—and for fairly sound reasons. Imposition 
of laws on either activity could constitute 
a serious invasion of personal freedom.” 
Laws providing sanctions for interven- 
tion by an agency or person in the private 
life of an individual are, therefore, clearly 
and with sound reason limited to situa- 
tions that endanger the life or health of 
the person or his neighbors. In essence, 
one can only stop minding one’s own 
business and become one’s brother's 
keeper when “brother” is in pretty sad 
shape. Nevertheless, few persons would 
be prepared to sacrifice the values of a 
free society on any nebulous, preventive 
altar. 

Yet, some primary institutions are 
actually mobilized and authorized to 
help the family in a positive and poten- 
tially preventive manner. For example, 
the well-baby clinic and the public 


school are given informal and official 
sanction to interfere and meddle—the 
former, in relation to the child’s health, 
the latter, in terms of the child’s educa- 
tional progress or lack of it. However, 
these institutions must also be alert to the 
dangers inherent in such sanctions. The 
school must find its leverage in its as- 
signed task of educating children and 
carefully define and demonstrate the 
role of auxiliary services such as health 
examinations, psychological testing and 
mental health consultation as necessary 
in carrying out this assignment. The 
health and educational progress of chil- 
dren represent to most parents important 
and highly significant achievements; 
almost always, there is a strong motiva- 
tion to do whatever is necessary to work 
with the school or well-baby clinic in en- 
hancing their child’s health or educa- 
tional success. 

Another major social resistance to 
prevention, pointed out by Ruth Eissler, 
lies in the realm of the reduction of 
criminal and antisocial behavior: 

“.. modern society, with all its 
dazzling technological progress has not 
been able to protect itself from individual 
Or mass aggression against property or 
life. Must we assume that this helpless- 
ness is accidental and has no psycholog- 
ical basis? If we take the standpoint that 
society needs its criminals in the same 
way as the mother of my delinquent 
patient needed his delinquency, then we 
understand the existence of two general 
tendencies. The first is the seduction of 
individuals into criminal acting-out. The 
second is the interference with or the 
prevention of anything which promises 
to prevent delinquency.”?° 

One explanation advanced for this 
phenomenon is related to cultural values 
in which success lies with virtue and 
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failure with sin. In a free society each 
person has equal opportunity with his 
fellows to show his mettle as a consci- 
entious, hard-working and, therefore, 
successful citizen. If he chooses not to 
be conscientious and hard-working, he 
has only himself to blame for the con- 
sequences. Such competition in games, 
school work, business and life can only 
be perceived as successful for all when 
it is unsuccessful for some. As Don 
Alhambra sings it in The Gondoliers, 
“In short, whoever you may be/To this 
conclusion you'll agree/When everyone 
is somebodee/Then no one’s anybodee.” 

To a great extent, the ritual of the 
TV-Western, in which good wins over 
evil fair and square, celebrates this no- 
tion at least once or twice each eve- 
ning. On the other hand, increasing clini- 
cal and research evidence supports the 
notion that those individuals who find 
positive satisfactions and relationships 
in family, neighborhood and school also 
find these satisfactions and relationships 
as adults; and that those who find frus- 
tration, failure and defeat in these pri- 
mary institutions also tend to be de- 
feated in adulthood. This unconscious 
sponsorship and enhancement of defeat 
and alienation in and among groups of 
children and adolescents is often spelled 
out in terms of pseudo-Darwinian 
theory.” Yet the idea of equalitarianism 
is in our historical bones. How have 
we come to place equality for all and 
excellence for all as one-dimensional 
opposites? Gardner states the question 
more succinctly: “How can we provide 
opportunities and rewards for individ- 
uals of every degree of ability so that 
individuals at every level will realize 
their full potentialities, perform at their 
best and harbor no resentment toward 
any other level?”** 
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WHO BELLS THE CAT? 


As a specific activity, prevention 
still has the major problem of interest- 
ing and involving members of the pro- 
fessions dealing with mental illness, 
most of whom are involved in individ- 
ual relationships with patients, Clini- 
cians trained in treatment, rehabilitation 
and adjunctive therapies in a one-to-one 
relationship naturally find this more re- 
warding than they find plunging into 
the misty arena of prevention. The phy- 
sician is responsible for the health of 
his patient, particularly when such 
health is threatened. As Fox points out, 
“Curative medicine has generally had 
precedence over preventive medicine: 
people come to the doctor to be healed, 
and most practicing physicians still think 
of prevention as subsidiary to their main 
task—which is, to treat the sick. Though 
they subscribe, intellectually, to pre- 
vention, they really feel more at home 
when the disease has ‘got going’.”** Of- 
ten, the mental health worker, be he 
psychiatric technician, nurse, psycholo- 
gist, social worker or psychiatrist, is 
deeply impressed by the mountainous 
obstacles to effecting positive, healthful 
changes in mental patients and, conse- 
quently, finds it difficult to comprehend 
how other less intensive types of ex- 
periences might have prevented the ill- 
ness. 

Yet, one is often surprised by the 
range, variety and quality of human ex- 
periences and human relationships that 
can and do produce significant changes 
in personality. Sanford’s experience and 
research lead him to conclude that 
marked and profound changes do occur 
in students during the college years. 

“Some students,” he writes, “under- 
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go in the normal course of events changes 
of the same order as those brought about 
by psychotherapy. Not only may there be 
expansion and reorganization in the ego, 
with increased sophistication, broader 
perspective, increased flexibility of con- 
trol but, also, there may be changes in 
the relations among the ego, the id, and 
the superego. The question is, what makes 
these changes occur and what can be done 
deliberately to bring them about, There 
is a common notion that changes so 
profound as to involve the relations of 
id, superego, and ego can be brought 
about after adolescence only by means 
as thoroughgoing as psychoanalysis or 
deep psychotherapy. I'm suggesting that 
changes of a pretty fundamental kind 
can be brought about by regular educa- 
tional procedures or by events occurring 
in the normal course of events, provided 
we know enough about what makes 
changes occur.” 
In bringing prevention into the ken 
of the psychiatrist, clinical psychologist 
or social worker, one may need to recog- 
nize and deal with the minimization or 
depreciation of change processes other 
than a depth peeling of defenses. Steven- 
son, in his study of direct instigation of 
behavioral changes in psychotherapy, 
finds that some patients often improve 
markedly when they have mastered a 
stressful situation or relationship and 
that by helping such patients manage 
a day-to-day problem, change is brought 
about." In the early relationships of the 
mental health professions and the par- 
ents of retarded children, it was often 
assumed that being a parent of a retarded 
child necessitated intensive psychological 
help or mental health counseling. Yet, 
many such parents were more puzzled 
and distressed by a lack of information 
and skill in basic home management of 
the child, and were often best helped by 


simple instruction in how to help retarded 
children learn to feed and dress them- 
selves. 

It is possible, as Sanford suggests, that 
our ovyeremphasis on individual therapy 
as a major community resource retards 
to some degree our interest in or our giv- 
ing priority to prevention. The fact is, 
primary prevention is the concern of all 
of the mental health professions, but the 
responsibility of no one group. Much 
preventive gold can be mined from 
clinicians and therapists by encouraging 
them to translate their clinical experiences 
and knowledge into programs with 
preventive possibilities, Such translations, 
however, must be within a framework of 
what is operationally feasible within one 
of the “key integrative systems” of our 
society. Gardner Murphy may well be 
right: “The ultimate keys to the under- 
standing of mental health will come, not 
through exclusive preoccupation with the 
pathological, but with the broader under- 
standing of the nature of life and of 
growth. Perhaps the understanding of 
resonant health and joyful adaptation to 
life will help us to understand and for- 
mulate the issues regarding the preven- 
tion of mental disorder.”** 


PREVENTION OF WHAT? 


Lastly, there is the knotty problem of 
defining the goals of prevention. Do such 
goals include the development of in- 
dividuals who can more easily be helped 
by community resources; a reduction in 
hospitalized schizophrenics; or making 
persons more amenable to psycho- 
therapy? If our purpose is the promotion 
of emotional robustness, what exactly 
does this mean and how can this goal 
be translated into specific, positive and, 
hopefully, measurable objectives of 
health? Dubos notes, “Solving problems 
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of disease is not the same thing as creat- 
ing health. . . . This task demands a 
kind of wisdom and vision which tran- 
scends specialized knowledge of remedies 
and treatments and which apprehends 
in all their complexities and subtleties 
the relation between living things and 
their total environment”? (page 22). The 
lack of specificity as to what constitutes 
mental illness, plus the changing char- 
acter of such illnesses, make this base- 
line difficult to define or use in evaluating 
programs. Yet, where living is equated 
with and therefore measured by degrees 
of illness rather than health, one can 
easily perceive the world as a giant hos- 
pital peopled by patients whose only 
health lies in discovering how sick they 
are. Nevertheless, reliable measures or 
indexes of health or illness of a commu- 
nity are the sine qua non of any pre- 
ventive program, 


A FRAMEWORK FOR PRIMARY 
PREVENTION 


No single problem in primary preven- 
tion has a solution deserving of greater 
priority than the development of a plat- 
form or position from which one can be- 
gin to organize and act. One cannot exert 
leverage on any field of forces except 
from some fixed position. Without such a 
theoretical framework little can be done 
in developing hypotheses, testing them 
and further developing or, if need be, 
abandoning them. 

Primary prevention of mental and 
emotional disorders is any specific bio- 
logical, social or psychological interven- 
tion that promotes or enhances the 
mental and emotional robustness or re- 
duces the incidence and prevalence of 
mental or emotional illnesses in the pop- 
ulation at large. In this framework, pri- 
mary preventive programs are aimed at 
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persons not yet separated from the gen- 
eral population and, hopefully, at inter- 
ventions specific enough to be opera- 
tionally defined and measured. 

Measured how—along what dimen- 
sions and by what value system? To be 
sure, some types of primary prevention 
can be specified in relation to specific 
diseases or impairments. In such illnesses 
as phenylketonuria or pellagra psychosis, 
an appropriate diet initiated at an ap- 
propriate time may prevent some of the 
serious complications of the illness. Other 
types of mental illness, however, may 
come about as the cumulative effect of a 
myriad of interacting social and bio- 
logical causes and be relatively unin- 
fluenced by any single intervention. Yet, 
if one assumes that emotional robustness 
is built on the interactive elements of a 
healthy organism with enhancing life ex- 
periences, one must consider how one 
could increase those social forces in a 
community that help the population at 
large to cope with normal problems, 
rather than to defend against them, to 
deal with stress effectively, and to be less 
vulnerable to illness, including the mental 
illnesses. 

There is, of course, a basic assump- 
tion about human behavior and mental 
health in these propositions, namely, 
that those social, psychological and bio- 
logical forces which tend to enhance the 
full development of the human charac- 
teristics of man are desirable and pre- 
ventive of mental illness; those factors 
which tend to limit or block such devel- 
opment have greater illness-producing 
potential and are, therefore, undesirable. 
By human characteristics, the full devel- 
opment of which are sought, I mean the 
ability to love and to work productively 
(Freud’s Lieben und Arbeiten). In this 
framework one might suport those social 
and biological forces that tend to make 
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man an effectively functioning organism 
with maximum ability to adapt to his own 
potential as well as to the potential of his 
environment. One can, therefore, hypoth- 
esize that forces which increase or en- 
hance the degrees of freedom of man’s 
individual and social behavior are men- 
tally healthful, whereas, those which re- 
duce such freedom are unhealthful, 
What, specifically, is meant by degrees 
of behavioral freedom? Behavioral free- 
dom may be regarded as the ability of 
the organism to develop and maintain a 
resiliency and flexibility in response to a 
changing environment and a changing 
self; operationally, such freedom may be 
defined as the number of behavioral alter- 
natives available in a personality under 
normal conditions. Such behaviorial free- 
dom is not unlike that of a sailboat that 
can take full advantage of changing 
winds and currents by changing sails and 


direction, but is bound by the nature of 


the craft and the strength and direction 
of the forces driving it, 

“We say of a boat skimming the water 
with light foot, “How free she runs,’ when 
we mean how perfectly she obeys the 
great breath out of the heavens that fills 
her sails. Throw her head up into the 
wind and see how she will halt and 
stagger, how every sheet will shiver and 
her whole frame will be shaken, how in- 
stantly she is ‘in irons’ in the expressive 
phrase of the sea. She is free only when 
you have let her fall off again and she 
has recovered once more her nice adjust- 
ment to the forces she must obey and 
cannot defy.” 

In thinking of preventive action as in- 
creasing or enhancing man’s behavioral 
degrees of freedom, one must refer to 
Kubie’s relentless pursuit of this notion 

in differentiating normal behavior from 
neurotic behavior. His contention is that 
socially positive behavior can be the 


consequence of either healthy or neurotic 
processes, but that there is a basic differ- 
ence in organismic elasticity or homeo- 
stasis between the normal and neurotic. 
This elasticity manifests itself in the 
individual's freedom and flexibility to 
learn through experience, to change and 
to adapt to changing external circum- 
stances. 

“Thus, the essence of normality is 
flexibility, in contrast to the freezing of 
behavior into patterns of unalterability 
... that characterize every manifestation 
of the neurotic process whether in im- 
pulses, purposes, acts, thoughts, or feel- 
ings. No single psychological act can be 
looked upon as neurotic unless it is the 
product of processes that predetermine 
a tendency to its automatic repetition.””! 

In brief, the neurotic is like the magic 
broom in “The Sorcerer’s Apprentice”; 
he cannot change or curtail actions and 
becomes overwhelmed by the conse- 
quences of repetitive behavior, In its be- 
ginnings repetitive behavior represents 
an economic and ecological solution to 
a problem or conflict faced by the or- 
ganism. Because the essence of the so- 
lution is only dimly perceived by the in- 
dividual, the pursuit becomes more and 
more relentless and recurring, Since such 
goals are basically symbolic and highly 
masked to the individual, the chances of 
crossing the goal line and moving on to 
new patterns of behavior are slim. 

Considerable clinical evidence sup- 
ports the view that fixed or rigid pat- 
terns of behavior are derived from the 
unconscious components of personality. 
Despite the possibility that behavior pri- 
marily motivated by unconscious forces 
may be useful and valuable in maintain- 
ing the health and personality integration 
of the individual, such behavior is rela- 
tively unresponsive to changing environ- 
mental conditions. On the other hand, 
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behavior resulting from forces at a level 
of relative awareness is most often di- 
rected at goals that are reasonably at- 
tainable and, subsequently, reduces the 
need to continue the same pattern of 
behavior. The degrees of freedom or the 
number of behavioral alternatives avail- 
able to an individual are therefore en- 
hanced to the extent to which his be- 
havior is the result of preconscious or 
conscious forces in the personality, 

One might well question the assump- 
tion, as does Redlich,” that acts deter- 
mined by conscious or preconscious 
forces moye the individual in a more 
healthful direction than acts determined 
by unconscious forces. For example, are 
not unconscious defense mechanisms 
health-producing and health-oriented in 
their adaptive and ego-protective goals? 
To the extent to which the organism 
needs ego defenses to maintain himself 
and mediate noxious forces in his en- 
vironment, such defenses are health pro- 
ducing. Yet, the increased use of such 
unconscious defenses will, in the long run, 
render the organism less and less able to 
choose alternative modes of behaving and 
weave into the personality an inflexible 
and repetitive behavior pattern.?? It is also 
true, however, that repetitive, inflexible 
types of behavior can produce benefits in 
some relationships, particularly in specific 
vocations or jobs. Neurotic processes in 
individuals can and do result in culturally 
defined sucessful behavior, just as one 
can be a blatant failure without benefit 
of personality defect or neurosis, 

The concept of degrees of behavioral 
freedom as differentiating between health 
and illness is utilized by Murphy” and 
Bruner’ in their discussions of the differ- 
ences between coping and defending, In 
coping with problems, one enhances 
and expands the resiliency and resources 
of the organism; in defending against 


problems, developmental blocks and dis- 
tortions develop, reducing the resiliency 
and resources of the organism and 
depriving it of the freedom to act in new 
ways. Coping can be conceived of as 
integrative to personality, defending as 
disintegrative. Bruner points out that 
there is always a mixture of coping and 
defending in dealing with problems, but 
it is highly important that one distinguish 
sharply between the two processes, which 
can best be made in terms of learning 
effectiveness. “Let me suggest,” he writes, 
“that effective cognitive learning in 
school—in contrast to the gratification- 
demanding, action-related, and affect- 
infused earlier learning—depends upon a 
denaturing process, if I may use such a 
fanciful expression, This involves at least 
three things. It requires, first, the develop- 
ment of a system of cognitive organiza- 
tion that detaches concepts from the 
modes of action that they evoke. A hole 
exists without the act of digging. Second- 
ly, it requires the development of a 
capacity to detach concepts from these 
affective contexts. A father exists with- 
out reference to the thinker’s feeling of 
ambivalence. It demands, moreover, a 
capacity to delay gratification so that, 
figuratively, each act of acquiring knowl- 
edge is not self-sufficiently brought to an 
end either by success or failure, and what- 
ever happens can be taken as informative 
and not as simply frustrating or gratify- 
ing™ (page 8). 

In a defensive, neurotic pattern of 
behavior, inflexibility or illness would 
reduce the effectiveness of the organ- 
ism’s functioning, especially as a construc- 
tive social being. Thus, one index of the 
health of a community or a society could 
be the ways people choose to spend their 
time, especially their uncommitted time. 
Meier” sees the possibility of compiling 
an index representing the variety of life 
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in a society—specifically, ways in which 
people choose to spend their time. He 
proposes that an increase in variety al- 
most always reflects an enhancement in 
social integration and that “human hours 
have allocation properties which are not 
dissimilar from those applied to land. 
Time like land can only be consumed or 
wasted. There are only trivial exceptions 
to this rule. Yet, intuitively, we have the 
general impression that time can be con- 
served. Like money income, it can be 
invested. Schooling and the acquisition 
of skills are examples of such investments 
of human hours, The return on the in- 
vestment is not more time but an increase 
in the range of choice in gainful employ- 
ment and in social activities. Thus, we 
arrive at a significant index for social 
progress—variety in the pattern of life”** 
(page 29). One could, therefore, conceive 
of degrees of behavioral freedom in terms 
of operational social indexes that would 
reflect changes in variety and patterns of 
life and could be used as a method of 
evaluating preventive programs. For ex- 
ample, one might examine the allocation 
of time of persons with personality dis- 
turbances or a mentally ill group in a 
hospital as compared to various other 
persons and communities. 


A FRAMEWORK FOR PREVENTION 


The zonal classifications of people and 
services in the figure above presents a 
framework and a functioning methodol- 
ogy for prevention, Primary prevention 
can be considered medical, social or 
psychological action within Zones I and 
II, which reduces the need for the ser- 
vices and institutions of Zones III or IV. 
The goals of such action, with respect to 
the institutions and services of Zone I 
and Zone II, are threefold: 

1. To increase the biological robust- 
ness of human beings by strengthening 
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those institutions and agencies directly 
involved in prenatal, pregnancy and early 
infant care, 

2. To increase the flexibility of the 
agencies serving persons of Zones I and 
TI, so that such agencies may encompass 
and affect a greater variety and number 
of persons in the general population. For 
example, the extension of school services 
for retarded or emotionally disturbed 
children may make it possible for a child 
usually needing Zone III or IV services 
to remain in Zone II. The utilization of 
prenatal medical or nursing advisory 
services for lower-class pregnant mothers 
may be significantly influenced by plac- 
ing such services close to neighborhood 
shopping or laundry centers. Or the- 
presence of a counseling center for work- 
ers may make the difference for a number 
of individuals in maintaining employment 
and family economic support. 

3. To assist primary institutions in 
planning individual and social techniques 
by which stress immunity or manage- 
ability can become a natural outcome of 
their relationship to children and their 
families. 

It is evident that, in this scheme of 
primary prevention, the preventive forces 
will be those affecting the operation, 
accessibility, adaptability and modifia- 
bility of the institutions and agencies 
found in Zones I and II. Particularly, one 
needs to determine: (a) which specific 
social and community forces tend to push 
Zone II persons into requiring Zone Ti 
or IV services; (b) how present medical, 
genetic and biological information can be 
translated into social action so as to re- 
duce the number of Zone I infants enter- 
ing Zones III or IV; and (c) how Zones 
I and II agencies and institutions can be 
reinforced, modified or developed to 
lessen the need for Zones III and IV 
services, 
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The institutions and agencies in Zones 
I and II can be denoted as the front-line 
defenses of a community. If such institu- 
tions and agencies cannot adequately 
serve individuals in their field, Zones III 
or IV services are required. Some of the 
forces moving people into Zones III or 
IV are the number and character of the 
emotionally hazardous situations and 
crises the individual has been required 
to mediate and manage, and how media- 
tion and management were accom- 
plished. The key, therefore, to move- 
ment from one zone to another lies in 
the quality of the mediation (coping or 
defending) of the emotionally hazardous 
situation or crisis. Klein and Lindemann®° 
define an emotionally hazardous situation 
as any sudden alteration in the field of 
social forces affecting an individual so 
that the individual's perception and ex- 
pectation of self and others undergo 
change. In each instance an emotionally 
hazardous situation or crisis is a normal 
life occurrence that is temporarily upset- 
ting, not always in an unpleasant sense, 
but one that necessitates rapid reorga- 
nization and mobilization of an individ- 
ual’s personality resources, Such life 
situations as birth of a sibling, death of 
a loved one, school entrance, school 
failure, marriage, job promotion, divorce 
or inheritance of a large sum of money 
from a dead uncle’s estate are examples of 
emotionally hazardous situations, The 
hazard in these situations is that the in- 
dividual may find himself unable to 
manage the increased stress in a health- 
ful way. Yet, such hazards and hurdles 
are part of the normal process of living 
and are, in large part, the cutting edges 
that sharpen and crystallize personality 
development and integration, 

Whether for good or bad, emotionally 
hazardous crises have these aspects in 
common: (a) They cause a rise in inner 


tension and uneasiness; (b) they cause 
some disorganization in normal function- 
ing; and (c) they necessitate some 
internal change in self to manage the 
situation. In baseball parlance, an indi- 
vidual in an emotionally hazardous situa- 
tion is said to “stand loose at the plate,” 
that is, the individual is lightly balanced 
to be able to move quickly in any direc- 
tion. During this period of relative 
instability, minimal forces have their 
greatest effects, much like the effect of 
a one-gram weight at one end of a 
delicately balanced teeter-totter, Such a 
gram of weight would have little effect 
if the forces governing the organism were 
relatively stable. 

The implications of the emotionally 
vulnerable situation or crisis as a ful- 
crum for preventive action is clear, To 
the extent to which such situations can 
be identified and the “crisis” institution 
or agency prepared and strengthened to 
make the most of this opportunity, to 
that extent can it place grams of force 
on the side of health and personality 
growth. In primary prevention one is 
focused on the emotionally hazardous 
situation that occurs in the context of the 
operation of each of the services or agen- 
cies in Zones I or II. Such institutions and 
agencies are often aware of some crises 
and do a great deal to help individuals 
deal effectively with them. Sometimes, 
however, the agency or service may fail 
to recognize relevant crises, or fail to take 
advantage of the health-producing poten- 
tial of the situation. For example, the 
school may well be aware of the effect 
of the birth of a child on his siblings but, 
as an institution, it is seldom in a posi- 
tion to obtain and use this information 
systematically. Such an important and 
natural event in the lives of children may 
be sufficiently upsetting to the sibling to 
warrant some attention by the school, To 
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capitalize on this emotionally hazardous 
situation, teachers may need to plan op- 
portunities for the sibling to be recog- 
nized, to be helpful, to be successful—in 
short, to help the child, within the struc- 
ture and role of the institution, to manage 
and mediate the crisis. In some cases, the 
child may need no more than an extra 
pat on the back from the teacher. In 
others, a planned conference with parents 
may be of some help. What is critical is 
the recognition by the institution of the 
emotionally vulnerable position of the 
child and a readiness to act positively 
upon it. 

Table 1 lists some services and institu- 
tions of Zones I and II, along with some 
emotionally hazardous and enhancing 
situations or crises that occur in relation 
to each institution, with some possibilities 
for preventive action in each case. Neither 
the services, hazards, nor action possibili- 
ties listed are intended to be comprehen- 
sive or exhaustive. However, this con- 
ceptualization may help provide a 
fulcrum for the development of pilot and 
experimental studies and other preventive 
programs that can be delineated and 
evaluated. For example, the first emo- 
tional hazard under “family” is that of 
loss of father through death, divorce or 
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desertion. With few exceptions, the bur- 
den for breadwinning is thrust upon the 
mother who, in turn, finds it necessary to 
depend upon child-caring services for her 
children. In part, such services are pro- 
vided by relatives, friends, nursery 
schools, foster homes and child-care 
centers. In California, child-care centers 
were initiated during World War II to 
increase the labor force, and have since 
continued in operation to serve one- 
parent families of modest incomes and 
some families of teachers and nurses. 
Such a child-care facility usually serves 
preschool children all day and cares for 
school children part of the day. 

There is sufficient evidence to support 
the hypothesis that one-parent families 
are more vulnerable to stress and emo- 
tional hazards than are intact families. 
The child-care facility, properly staffed 
and oriented, would then be a potentially 
preventive force in developing and main- 
taining some type of assistance and sup- 
port for the mothers and children utilizing 
this service. Such assistance could be 
provided by a psychiatric social worker 
or another professional person hired to 
work with the child-care staff or families. 
In theory, the child-care center as a 
primary institution would be reinforced 


TABLE 1 


Zone II service 


1. Family 
divorce or desertion 


Loss of mother 


Adolescence 


Birth of sibling 
Death 


Normal emotional hazard 


Possibilities for preventive action 


Loss of father through death, Reinforcement of child-care services for 


working mothers 
Reinforcement of foster-home services 


Increase in staff and professionalization 
of high-school counselors, deans, and 
vice-principals 


Pediatric or well-baby clinic counseling 


Management of grief—religious or 
community agency worker 


TABLE 1 (contd.) 
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2. Public health Phenylketonuria 
Childhood illnesses 


Stress caused by children— 
economic, housing, etc. 


Pregnancy 
3. School Birth of sibling 


School entrance of child 


Intellectual retardation 


Teacher concern and anxiety 


about a child’s behavior 


School failure 


4. Religion 
5. Job or 


Marriage 


Profession Promotion or demotion 


6. Recreation Appropriate and rewarding 


use of leisure time 


7. Housing Lack of space—need for 


privacy 


as a preventive agency by enlisting 
trained personnel to work with parents or 
child-care staff on the normal problems 
of people who are bringing up children 
but who are obliged to work at the same 
time, 

Or, let us take the emotional hazard 
of pregnancy and birth. One of the 
points made by Wortis,** Pasamanick,’. 27 
Freedman" and others is that adequate 
prenatal and natal care is a significant 
and far-reaching measure in the preven- 
tion of neuropsychiatric disorders in 
children. In most cases, such care is avail- 
able. Yet, significant numbers of mothers 
in lower socioeconomic neighborhoods 
are not normally motivated to seek medi- 


Detection and diet 
Vaccination, immunization 


Reinforcement of well-baby clinic 
through mental health consultation 
to staff 


Adequate prenatal care for mothers 
of lower socioeconomic status 


Recognition of event by school and 
appropriate intervention 


Screening vulnerable children 
Special classes and assistance 


Consultation by mental health 
specialists 

Early identification and prevention 
through appropriate school program 


Counseling by clergy 


Opportunity to define role through 
services of a mental health counselor 


Active community and city recreational 
programs 

Working with architects and housing 
developers 


cal care during pregnancy, Ordinarily 
they will use medical assistance only as 
a last resort. Many such mothers would 
take advantage of preventive medical 
Services if such services were present 
somewhere along the paths they normally 
travel, or if they could be motivated to 
detour a few blocks for them. For ex- 
ample, space in empty stores near laun- 
dromats or markets could be rented for 
health department personnel and manned 
by nurses who could spend time with a 
mother while she was shopping or waiting 
for her load of wash, Such a program 
could be evaluated by comparing rates of 
premature births, birth injuries or other 
birth difficulties before and after the 
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service, or with rates in neighborhoods 
where no such service exists. 


FULCRA FOR PREVENTION 


It is increasingly evident that there 
are three basic interrelated ingredients 
in primary prevention: (1) a healthful 
birth experience, (2) a healthful family 
experience, and (3) a successful school 
experience. Healthful birth experiences 
are largely the result of early medical 
care and advice that help prospective 
mothers obtain and use preventive med- 
ical care. Although the evidence is far 
from complete, Bowlby,‘ Brody® and 
Ribble,” to name only three, have em- 
phasized the primacy of family relation- 
ships and their effect on the mental 
health of children. Bowlby summarized 
numerous studies from various countries 
that illustrated the emotional impact on 
children of early separation from their 
parents, Ribble and Brody studied the 
pivotal relationship of mothering and 
personality development, and Caplan? 
pointed out how a neighborhood health 
center can be a preventive force in en- 
hancing and strengthening family re- 
sources for the child. Goodrich,* at the 
Bio-Social Growth Center of the National 
Institute of Mental Health, studied the 
emotional hazard of early separation of 
the child from the mother in a nursery 
school setting. He found this crisis a 
potentially manageable staging area for 
research in primary prevention and sug- 
gested some areas of developmental 
influences that affect how a child or fam- 
ily manages a crisis, Early separation 
anxieties in a child often mean the possi- 
bility of greater problems later on with 
school entrance or bereavement. 

The school has become increasingly 
primary to a child’s personality growth. 
Consequently it can be the prime mover 
for alerting parents whose children need 


269 


additional help or support within the 
school or, in some cases, additional ser- 
vices outside the school. In essence, the 
role of the school as a preventive force is 
realized to the extent to which it is able 
to make the educational experience a 
successful learning experience for all chil- 
dren. Two studies from widely disparate 
sources illustrate the intertwined threads 
of successful school experience and pri- 
mary prevention. In a 30-year follow-up 
study of children who had been referred 
to a municipal clinic because of problem 
behavior, the investigators included stu- 
dents from the files of the public schools 
who matched the patients in age, sex, IQ, 
race and residence. In addition, this group 
was selected on the basis of having no 
school record of behavior or discipline 
problems. Although the investigators 
were not studying the health of the con- 
trol group, they were struck with the fact 
“that the simple criteria used to choose 
the control subjects—no excessive ab- 
sences, no full grades repeated, no dis- 
ciplinary action recorded and an IQ of 
80 or better—have yielded a strikingly 
healthy group.” This was particularly 
striking since the control group was 
drawn largely from disadvantaged 
classes and a history of broken homes 
was found in one-third of the cases. 

The other link of evidence relating 
school success and primary prevention 
is found in Ginzberg and his associates’ 
monumental study of the ineffective 
soldier of World War II. They found 
that, while poverty, racial discrimination 
and lack of industrialization could help 
explain higher rates of emotional insta- 
bility for individuals who came from cer- 
tain sections of the country, each of these 
factors was also related to the differen- 
tially low educational achievement of the 
region. The study demonstrated that, 
although a higher level of educational 
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attainment was no safeguard against 
emotional disorders, the lower the educa- 
tional level, the higher the incidence of 
emotional disorders. As to cause, Ginz- 
berg noted, “A disturbed childhood is 
likely to be reflected in learning difficul- 
ties; children who do poorly in school are 
likely to develop emotional problems.”** 

If the school is to become an effective 
preventive force, it must develop ways 
to identify early the children who are or 
are becoming learning problems, so that 
school and community resources can 
help such children most effectively and 
economically. The potential learning 
difficulty may be related to intellectual, 
emotional or family-centered problems; 
even so, the problem may first manifest 
itself in the school, which can, if it rec- 
ognizes the problem, pave the way for 
early help through parent conferences, 
counseling or psychological or remedial 
service,” * 

In job situations, the hazards seem to 
be just as numerous for going up the 
ladder as down. A person moving up in 
a large industrial or governmental agency 
may find it difficult to accept his new role 

or recast his loyalties with a particular 
group. He may have greater responsi- 
bility for men or production than he is 
able to manage. A staff-related mental 
health counselor in industry or work or- 
ganization may provide some source of 
help for emotionally hazardous situations 
of this type. 

Wilner and Walkley*? and others have 
mapped out preliminary steps for study- 
ing the interrelationships of housing and 
mental health. In studying the mental 
health of families in relation to their 
housing, including such things as the 
extent of plumbing leaks or the number 
of rats, the general impression of these 

investigators based on preliminary short- 
term evaluations is that moving from 


poor to good housing does not, on the 
average, result in measurable improve- 
ment in the mental health of the family. 
In the matter of housing and related 
social economic problems, one must be 
continually reminded of the large body 
of research describing the high, positive 
relationship between the indicators of 
social class and the many kinds of hu- 
man illnesses. As Wilner and Walkley 
point out, “The list of pathologies so re- 
lated is long, beginning with early studies 
on crime and delinquency, Other ex- 
amples are alcoholism, broken homes, 
and divorce (Beverly Hills notwithstand- 
ing) syphilis, tuberculosis, and childhood 
communicable diseases. New entries are 
being made as time goes by: Reading 
disability has entered the lists, as has 
the incidence of narcotics use among 
teenagers, as well as the incidence of 
mental illness.” Housing, by and large, 
shows a marked negative relationship 
with most illnesses so that, in general, as 
housing deteriorates, illnesses rise. Psy- 
choses have been found to increase with 
housing deterioration; neuroses, on the 
other hand, seem to increase with im- 
proved housing. 


WHITHER PREVENTION? 


Prevention is, at present, a high-status, 
magic word generally applicable to al- 
most all professional endeavors in mental 
health. The term is applicable to newer 
and more effective treatment methods for 
schizophrenia, preventive hospitalization 
of suicidal patients or the use of drugs 
for quieting patients, or, in vague or gen- 
eral terms, to improved housing, better 
human relations, better schools, more 
staff, and so on. This lack of specificity 
in the term prevention is especially criti- 
cal in a field that already has a large ele- 
ment of vagueness and expansiveness. If 
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as Freud noted, thinking is action in 
rehearsal, it behooves individuals inter- 
ested in preventive action to get into re- 
hearsal ideas that are primarily preven- 
tive, specific enough to be replicated in 
more than one locality and operational 
enough to be evaluated within one’s life- 
time. Also, it must be kept in mind that 
the preventive battlegrounds are the pri- 
mary institutions or agencies of a society. 
We must determine the specific interven- 
tions or modifications these institutions 
can make to reduce the stress vulnerabil- 
ity or enhance the personality resources 
of the human organisms they serve. 
Prevention has to do with the quality 
of the interactions and the degree of ef- 
fectiveness of the primary institutions of 
a society in providing each person with 
increments of ego strength and personal- 
ity robustness for coping with the “slings 
and arrows” of life. The nature of these 
interactions and experiences would be 
considered preventive to the extent to 
which such experiences enhance the de- 
grees of psychological freedom of an in- 
dividual to select behavioral alternatives 
and to act upon them. This preventive 
model and point of view was succinctly 
illustrated by an old Cornish test of in- 
sanity related by Woodward. The test 
situation comprised a sink, a tap of run- 
ning water, a bucket and a ladle. The 
bucket was placed under the tap of run- 
ning water and the subject asked to bail 
the water out of the bucket with the 
ladle. If the subject continued to bail 
without paying some attention to reduc- 
ing or preventing the flow of water into 
the pail, he was judged to be mentally 
incompetent. Similarly, any society that 
attempts to provide more and larger 
buckets to contain the problems of that 
society, without simultaneously attempt- 
ing to reduce the flow, might be equally 
suspect, Treatment, rehabilitation and 
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incarceration are our necessary buckets 
to contain the flow, Prevention, however, 
deals with the tap, the sources of flow 
and the leverages needed to turn the fau- 
cet down or off. 
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THE WELL-BEING CLINIC:’ 


A Srupy OF THE EFFECTIVENESS OF AN ATTEMPT 


TO ProvipE ROUTINE MENTAL HEALTH CHECK-UPS 


FOR CoMMUNITY GROUPS 


A. W. MacLeod, M.D., B. Silverman, M.D., 


and Phyllis Poland 


The department of psychiatry of McGill 
University in Montreal has, in the past 2 
years, initiated a mental health activity 
which has been named the Well-Being 
Clinic. This project has been carried on 
through the Allan Memorial Institute of 
the Royal Victoria Hospital, the Mental 
Hygiene Institute, and the University Ex- 
tension Department, and in collaboration 
with two Red Feather Agencies—the 
Y.W.C.A, and the Dispensary. 

This preliminary report gives some de- 
tails of its development, outlines the 
manner in which the service operates, 
summarizes results so far obtained, and 
discusses basic assumptions underlying 
its conception. 

The name “Well-Being Clinic” was 
suggested by the statement in the mani- 
festo of the World Health Organization: 
“Health is a state of complete, physical, 
mental and social well-being and not 
merely the absence of disease or infir- 
mity.” The primary aim of the service is to 
offer the ordinary citizen a routine pe- 


*Read at the 112th annual meeting of The 
American Psychiatric Association, Chicago, 1l., 
April 30-May 4, 1956. 


riodic check-up of his mental health just 
as the earlier-established Well-Baby and 
Well-Woman Clinics offer routine check- 
ups of physical health. 

There are 2 Well-Being Clinics pres- 
ently in operation in Montreal. One is at 
the Allan Memorial Institute of the Royal 
Victoria Hospital, and the other at the 
central division of the Y.W.C.A. Both are 
staffed by members of the social service 
department of the Royal Victoria Hos- 
pital and both are served by a consultant 
psychiatrist from the department of psy- 
chiatry, McGill University. 


Origins of the Idea 


The “Well-Being Clinic” had its begin- 
ning in the interest of the Montreal 
Y.W.C.A. in the problem of overweight 
in young women. The Y.W.C.A. called 
in the Diet Dispensary to collaborate on 
a program offering keep-fit exercises and 
lectures on how and what to eat. It soon 
became apparent that obesity was often 
as much a psychological as a caloric 
problem, that many overweight girls also 
suffered from some degree of social mal- 


From American Journal of Psychiatry, 113 (March 1957), pp. 795-800. Reprinted by permis- 


sion of the authors and the publisher. 
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adjustment or deprivation. At this stage, 
the Mental Hygiene Institute was asked 
to assume responsibility for developing 
the program further to include factors re- 
lating to mental health. 

A series of lectures on mental health 
and a course of group-therapy sessions 
entitled “Adjustment to Living” was the 
next development. This, in turn, was fol- 
lowed by a program entitled “The Health 
and Charm Course,” the objective of 
which was to provide help in the practi- 
cal details of modern urban living 
through a series of seminars conducted 
by experts in such diverse fields as bud- 
geting, hostess duties, public speaking, art 
appreciation, marriage counselling, 
clothes and hair-styling, home nursing, 
recreation, and community organization. 
During these several programs the idea 
of the “Well-Being Clinic” was gradually 
taking shape as providing an integrated 
needed service to normal people who are 

coping with the stresses and problems 
of normal living. 

A similar educational program, organ- 
ized by the extension department of Mc- 
Gill University under the title “Under- 
standing Ourselves,” and reaching a 
wider public, provided a second interest- 
group to which the “Well-Being Clinic” 
idea could be introduced as a logical ex- 
tension. This McGill course currently 
consists of 15 weekly 2-hour periods. 
During the first hour, the presentation 
of a mental health film is followed by a 
half-hour lecture on the relation between 
the mental mechanisms demonstrated in 
the film and the problems of emotional 
interplay and adjustment in everyday 
life. 

During the second hour, the main 
group is divided into subgroups of not 
more than 20 persons under the chair- 
manship of mental health experts from 
the department of psychiatry and the 


School of Social Work of McGill Univer- 
sity. Solutions to personal emotional 
problems are sought through group dis- 
cussion, role-playing, and psychological 
interpretation. Because of the content of 
these courses, it is hoped that those who 
use the clinic will bring to their first inter- 
view some understanding of the role the 
clinic can play in promoting better men- 
tal health. 


Clinic Operation 


When a person registers at the clinic 
he is reminded of 3 things: (1) the initial 
interview will not be carried out by a 
doctor but by a qualified psychiatric so- 
cial worker; (2) the purpose of the exam- 
ination will be to assess the registrants 
state of health in terms of ability to live 
an adequate life; and (3) the clinic in 
itself will offer no diagnostic or treatment 
facilities but will accept responsibility 
for referral if problems are disclosed that 
call for further exploration or help. 

In essence the Well-Being Clinic gives 
the individual the opportunity to sit down 
for an hour’s private conversation with an 
interested, experienced worker in the 
mental health field. He is given the 
chance to hear himself as he outlines his 
daily activities. He is helped to assess 
realistically his ability to derive satisfac- 
tion and adequate financial return from 
his work, to handle his personal emotion- 
al problems effectively, to achieve and 
maintain happiness in marriage and fam- 
ily life, and to play a meaningful role in 
the community around him. 

A detailed record is kept of the content 
of each interview. For purposes of re- 
cording, a rating scale is in the process 
of development. There are necessarily 
many theoretical and practical difficulties 
to be overcome before a satisfactory scale 
can be evolved. The organizers of the 


Clinic are well aware that the present 
system of recording and rating leaves 
much to be desired but they are hopeful 
that, following the lead offered by the 
Barrabee-Finesinger Normative Social 
Adjustment Scale(1), further improve- 
ment will be made. 

The purpose of the initial interview is 
appraisal, not primarily to find out 
whether problems exist—everybody has 
problems—but to see how problems are 
being handled. If, in the opinion of the 
clinic worker, the individual is grappling 
effectively with his personal ration of en- 
vironmental difficulties and personal 
frustrations, his mental health is consid- 
ered adequate for his needs, and he is 
told so. 

As would be expected, some individ- 
uals have problems of personal and social 
adjustment that are temporarily beyond 
their ability to handle effectively. As such 
problems come to light, they are tenta- 
tively identified and the case is referred 
to the consultant psychiatrist (or to the 
agency or service) for further evalua- 
tion. Following this evaluation, it is de- 
cided how and where the individual can 
obtain further help. 


The First Hundred Applicants 


As a guide in assessing the work of the 
clinic and as a help in directing future 
planning, the first 100 cases seen have 
been studied and classified, and 3 broad 
categories established: (1) the essential- 
ly healthy, (2) the relatively healthy who 
are unnecessarily handicapped by per- 
sonal or social problems, and (3) the se- 
riously impaired. 

Carecory one These individuals 
were defined as essentially healthy. They 
gave evidence of having handled their 
problems effectively in the past, demon- 
strated in interview that they had a real- 
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istic appreciation of their present life sit- 
uation, and revealed that they were ac- 
tively seeking solutions and making 
progress in solving current difficulties. 
The clinic staff was able to help them de- 
fine some of their problems more clearly, 
to evaluate their level of effectiveness in 
mental health terms, and to arrive at an 
assessment of sound mental health. 

Forty-eight of the first 100 persons in- 
terviewed were classified in Category 
One. The percentage thus classified as 
essentially healthy increased progressive- 
ly during the first hundred interviews. As 
this increase could not be traced to any 
relevant change in the composition of the 
groups to whom the service was offered, 
it must be attributed to a positive shift 
in the scale of evaluations. It has been 
widely observed that professional train- 
ing in the health field predisposes practi- 
tioners to look for and focus on the aber- 
rant or abnormal, to underestimate the 
positive terms in the equation of health. 
As Blau(2) has remarked: “the histori- 
cal tendency of medicine to focus on dis- 
ease has obscured the fact that health is 
the main goal of therapy and that it too 
is the object of treatment.” This unavoid- 
able bias in the direction of diagnosing 
disease rather than health of seemingly 
affected the techniques and rating meth- 
ods of clinic staff and consultants less and 
less as their “well-being” orientation in- 
creased, It can be reasonably speculated 
that future ratings may include even 
higher percentages in the essentially 
health category. 

Catecory two The 36 individuals 
in this group were assessed as essentially 
healthy people who were unnecessarily 
handicapped by problems that could be 
benefitted by referral to available com- 
munity psychiatric, medical, or social 
agencies, That these mental health prob- 
Jems came to light as a result of the clinic 
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interview speaks in favor of its usefulness 
as a screening device for the early detec- 
tion of treatable cases of personal and so- 
cial maladjustment. The cases included 
states of anxiety and depression, emo- 
tional problems centering around em- 
ployment where either promotion, dis- 
missal, or retirement were expected but 
not planned for, family conflict over the 
management of emotionally-disturbed or 
mentally defective children, marital mal- 
adjustment, and feelings of social isola- 
tion. The following are examples: 


Miss E., a 45-year-old woman, has been a 
Civil Service stenographer for 25 years. She 
has reached the top position and salary in 
her job with no further prospect of advance- 
ment. Her only living relative is a married 
sister in another part of the country. She 
lives alone in a small apartment and has no 
friends. Her usual routine is to go home 
after work, make her dinner, do her house- 
work, and prepare for her next day’s work. 
Her only outside activity is to attend a con- 
cert or a lecture once or twice a month. She 
gets depressed easily and feels that unless 
she can find some interesting social activity 
she can share with others, she may soon 
have a mental breakdown. 

Mrs. C., 39, has 3 children, the eldest of 
whom is mentally defective. Her husband's 
earnings are not sufficient to pay for the 
treatment that has been recommended so 
Mrs. C. is working. She has managed to 
make arrangements for the daytime care of 
her 2 younger children. She is nervous and 
worried as to whether she is doing the right 
thing for her family and is seeking some 
new approach to her present dilemma, 

Miss D., a 30-year-old woman, has asth- 
ma and deep emotional problems in regard 
to her feminine role and parental relation- 
ships. Despite her attempt to solve these 
problems by obtaining high educational 
qualifications which enable her to do work 
giving her status and prestige, she remains 
depressed and lonely and has been unable 

to form emotionallv satisfving relationships 
with those around her. Up till now she has 
shied awav from psvchiatric help but won- 
ders what she should do in the near future. 


CATEGORY THREE The 10 persons in 
this group appeared to be functioning on 
the borderline, with serious problems in 
nearly all major areas of their lives. Typi- 
cally they presented a picture of life-long 
social and emotional deprivation and 
maladjustment. For this group, the use- 
fulness of existing community psychiat- 
ric, medical, and social agency resources 
had already been exhausted. 

UNCLASSIFIED Six individuals were 
unclassifiable on the information avail- 
able. Some decided not to reveal their 
problems. Others who obviously needed 
further psychiatric evaluation refused to 
seek it. 


Composition of Sample 


Of the 100 applicants, 85 were women, 
15 men. The high percentage of women 
is accounted for, in part, by the fact that 
the popular Y.W.C.A. course in mental 
health provided the major field of clinic 
operation. Nearly 75% of the group were 
between the ages of 20 to 39 years. Oc- 
cupations included housewives, office 
workers, professionals, business men and 
women, students, and domestic workers. 

Disposition oF cases Among the 
100 cases, a total of 55 referrals were rec- 
ommended. Psychiatric referral was rec- 
ommended in 30 cases and acted upon in 
21 cases. Of this number, 8 were directed 
to private psychiatrists, 8 to psychiatric 
clinics, and 5, who had had previous psy- 
chiatric treatment, to their own psychia- 
trists. 

There were 6 referrals to physicians for 
physical complaints, and 9 to social 
agencies such as the marriage counsel- 
ling service, the vocational guidance ser- 
vice, and the community recreational 
agencies. Another 7 were referred for 
group psychotherapy; 3 were advised to 
return to the clinic for further evaluation 
in a few month? time. 


Basic Assumptions 


It could be argued that the develop- 
ment of a mental health service such as 
the “Well-Being Clinic” must be based on 
inadequately validated hypotheses. As 
Eaton(3) insists “Mental Health as a 
scientific concept does not now exist” and 
Jahoda(4) has stated “There exists no 
psychologically meaningful and from the 
point of view of research, operationally 
useful description of what is commonly 
understood to constitute mental health.” 
Yet, mental illness is real enough. And 
both the pressure of public opinion and 
the desire of mental health workers to un- 
dertake preventive and early-detection 
programs argue for new experimental 
services founded on present knowledge, 
incomplete as it is, 

Few will deny that at the core of an in- 
dividual’s social and personal maladjust- 
ment there lie handicaps of unmastered, 
unconscious, intrapsychic conflicts aris- 
ing from the earliest life experiences. Psy- 
choanalysis remains the therapy of choice 
for the treatment of such problems. Yet 
what hope is there that such specialized 
services can be made ayailable in the 
near future to the community at large? 
As actively expanding as our present psy- 
chiatric resources are, and as effective 
as psychotherapy and the physical and 
pharmacological methods of treatment 
have proved to be, it must be admitted 
that they frequently are unable to do as 
much as one would wish in the general 
improvement of community mental 
health, Thus until such services become 
more adequate, other hopeful approach- 
es must be made on the basis of certain 
well-founded assumptions. 

One such assumption underlying the 
work of the Well-Being Clinic is the con- 
cept that health is dynamic rather than 
static. The term “health” denotes a skill 
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in maintaining desired values at bio- 
logical, psychological, and social levels 
of human organization. This view of 
health as a human skill implies that it can 
be taught, learned, and improved through 
practice; it also implies that mental health 
can be impaired in 2 ways: (1) through 
failure of the community to organize 
itself in such a way as to provide emo- 
tionally satisfying, socially acceptable 
activities for a wide diversity of person- 
alities; (2) through failure or inability of 
the individual to make use of such op- 
portunities when they are provided. 

Another basic assumption is that health 
is relative. “Healthier” and “healthiest” 
convey more precise meanings than 
“health”; no one is 100% well, and no one 
is 100% ill. Health is the resultant of a 
way of living that develops the ability 
to react appropriately to psychological 
stress and environment difficulties of all 
kinds. It has been pointed out, for ex- 
ample, that the healthier of 2 individuals 
is the one who has the greater ability to 
maintain an even temper, an alert intel- 
ligence and a happy disposition in the 
face of comparable frustrations. Those 
who face their problems squarely, per- 
ceiving them with the least subjective 
distortion, and who seek and implement 
possible solutions, show a healthier re- 
action than those who passively accept 
failure or who retain a sense of the 
urgency of a problem but make no ade- 
quate attempts to solve it. The more a 
person knows himself and is himself, the 
healthier he is. 

Implicit in the development of the 
Well-Being Clinic is the conviction that 
mental hygiene activities must be educa- 
tional and community-wide to be fully 
effective. They must be aimed not only at 
prompt detection and treatment but also 
at prevention. An objective must be the 
modifying of life conditions to lessen the 
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incidence of ill health and to protect the 
health of susceptible individuals closely 
related to the overtly or potentially sick. 
The development of a Well-Being Clinic 
is not enough. It must be part of a net- 
work of well-organized and voluntary 
agencies, health and hospital services. 

The concept of social isolation as an 
etiological factor in mental ill health is 
another basic assumption. Bowlby(5), in 
his report to the World Health Organiza- 
tion entitled “Maternal Care and Mental 
Health,” conclusively documented the 
long-range, crippling effect of early 
maternal deprivation—a form of social 
isolation. Hebb(6) and his co-workers at 
McGill University have demonstrated the 
emergence of behavior reminiscent of 
that seen in cases of psychotic breakdown 
in normal university students subjected to 
marked degrees of social and sensory 
deprivation. Perhaps of as much impor- 
tance, as far as the community is con- 
cerned, is the evidence of various psycho- 
social studies that social isolation in the 
“here and now” life of adult individuals 
can impair the effectiveness of the role 
they play in the community, 

Of particular interest is the problem 
created by the sense of social isolation 
that develops in the mind of the still- 
active worker who has been forced into 
the relative inactivity of retirement be- 
cause of company retirement policy, Or 
again, there is the problem of the aged 
and infirm, the returned convict, the 
partially cured physical or mental invalid 
in need of more rehabilitation than 
present services offer, and the relatively 
inadequate individuals who need help 
and guidance before they can become 
participating members of the community. 


Observations from “Clinic” Experience 


The staff of the Well-Being Clinic were 
early struck by the number of individuals 


who said during the interview that they 
felt isolated from the social life and the 
recreational activities of the community. 
In some cases, environmental difficulties 
did in reality exist. A young girl, an office 
worker, had moved into Montreal from 
another province with her parents a few 
years ago. Her parents had died; she 
moved to a single-room apartment in the 
suburbs. All she could do was to travel to 
work and keep going during the day. At 
night she was too exhausted to make the 
extra effort to find a suitable niche for 
herself in the community. 

Other cases came from rapidly grow- 
ing suburban areas where there had not 
yet been time to develop adequate, or- 
ganized social and recreational facilities. 
In this respect the findings of the Well- 
Being Clinic supported Burgess’(7) view 
that a high degree of social organization 
is associated with good mental health 
while a low degree of social organization 
is correlated with a high rate of mental 
disorders and of social problems. How- 
ever, even in communities that appeared, 
on the surface at least, to be well orga- 
nized and to offer many emotionally satis- 
fying, socially acceptable outlets for 
group activity, there were found individ- 
uals who for one reason or another were 
unable to find a meaningful social role for 
themselves without additional help. The 
clinic evidence pointed to the possibility 
of such individuals suffering in silence for 
a long time before their deteriorating 
mental health brought them to the notice 
of existing health resources, 


SUMMARY 


The existence of a Well-Being Clinic 
should in itself be an encouragement to 
people to seek help in emotional prob- 
lems. The positive health orientation of 
the clinic lessens the likelihood of those 


exploring the state of their mental health 
being labelled “neurotic.” It should help 
relieve chronic and often unnecessary 
concern about mental health derived 
from the public’s misinterpretation of 
well-intentioned mental health propa- 
ganda. It should help in the early detec- 
tion of mental illnesses and social mal- 
adjustment thus making early treatment 
possible, And it should make useful con- 
tributions to the field of psychiatric 
research by assisting in the assessment of 
the effectiveness of existing treatment 
resources and perhaps by identifying as 
yet unrecognized disturbed human rela- 
tionships. 

On the negative side it can be said 
that the clinic may bring to light many 
cases for whom there is at present no 
therapeutic resource, and that it may 
miss many cases of early illness. The 
degree of effectiveness of the initial 
screening interview may roughly parallel 
that obtained in mass radiography of the 
chest in the field of preventive public 
health. Yet compared with a community 
in which a Well-Being Clinic does not 
exist, it can be argued that Montreal has 
set in motion a promising venture. The 
idea of the Well-Being Clinic has been 
favorably received in Montreal. Profes- 
sional and industrial organizations have 
shown an interest in setting up further 
clinics adapted to their particular needs. 
Outlying communities have expressed 
similar interest. 

The clinics in Montreal have remained 
financially self-supporting. And the 2 
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group programs to which they were at- 
tached had over the past year a paying 
enrolment of 200 persons. The clinics, 
therefore, have not been a costly experi- 
ment. 

Remembering that in the final analyses 
it is the well people of the community 
who must carry the burden of the ill, and 
this is by no means only a financial bur- 
den, it is of paramount importance that 
experimentation should go forward in the 
direction of keeping the healthy as 
healthy as possible. 
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NEW TECHNIQUES 


IN MENTAL HOSPITAL CARE 


We inherit the same problems of evalua- 
tion with the tranquilizing drugs, experi- 
mentally tested in the treatment of the 
mentally ill in 1953 and by 1955 in gen- 
eral use in State hospitals that could afford 
them, Estimates from various States in- 
dicate that as many as one third of all 
public mental hospital patients now re- 
ceive these drugs, the general rule being 
to tranquilize patients who are hyperac- 
tive, unmanageable, excited, highly dis- 
turbed, or highly disturbing. 

These drugs have revolutionized the 
management of psychotic patients in 
American mental hospitals, and probably 
deserve primary credit for reversal of the 
upward spiral of the State hospital in- 
patient load in the last four years. They 
have largely replaced the various forms 
of shock, as well as surgery on the pre- 
frontal lobes of the brain (lobotomy). 
Unquestionably, the drugs have delivered 
the greatest blow for patient freedom, in 
terms of nonrestraint, since Pinel struck 
off the chains of the lunatics in the Paris 
asylum 168 years ago. The most notice- 
able effect of the drugs is to reduce the 
hospital ward noise level. Bedlam has 
been laid to rest. The debate still con- 
tinues as to what precisely the drugs ac- 
complish, physiologically and socially. 
Some have predicted they would empty 
mental hospitals, and others have dubbed 
them chemical strait jackets, In the sur- 
prising, pleasant effects they produce on 
patient-staff relationships, the drugs 
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might be described as moral treatment in 
pill form, as may be judged from the re- 
marks of Robert H. Felix (1960), Direc- 
tor of the National Institute of Mental 
Health: 


In the whole of materia medica, 1 suspect 
that the tranquilizers are the only substances 
whose responses have been measured or 
observed not only on the persons who re- 
ceive the drugs but also on those who live 
and work in the same surroundings. We 
have known for some time that if mental 
hospital patients can be made aware of the 
stafl’s sympathetic perception and high ex- 
pectations, the patients will tend to fit the 
roles which are set for them. It has also 
been evident that every improvement in 
the patient’s behavior tends to enhance the 
staff's attitudes toward him. In the tran- 
quilizers we have found a valuable means 
by which both staff and patients have been 
able to help each other to perform at a 
higher and more constructive level. 


In short, we have new hope. Medicine 
long has believed that the man who feels 
he can do something for a patient and 
can impart the feeling to the patient that 
something is being done for him may 
“pull a patient through” conditions that 
would overwhelm the bored, unenthusi- 
astic, or uncertain person. In less scientific 
circles, this kind of mutual enthusiasm is 
known as faith healing. Conversely, when 
the persons attending the critically ill 
patient feel that they cannot help him, 
then surely there is little hope for him. 
This hopelessness is an old story in our 
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large, overcrowded, understaffed State 
hospitals. 

Understandably, the biases introduced 
by a long history of contention and doubt 
about the relative merits of one course of 
treatment or another and the question of 
whether we are measuring drug efficacy 
or enthusiasm make scientific evaluation 
of the effects of the tranquilizers a tricky 
problem, 

For this final report, we have the bene- 
fit of a four-year study of the use of 
tranquilizers in the New York State 
mental hospitals (Henry Brill and Robert 
E. Patton, 1957, 1959). The study covers 
the period from March 31, 1955 to March 
31, 1959. In 1955, the Department of 
Mental Hygiene, State of New York, un- 
der the direction of Dr. Paul Hoch, in- 
troduced chlorpromazine and reserpine 
for general use in the State’s 18 mental 
hospitals, some 30,000 patients receiving 
drug treatment during the first year out 
of a total patient load of 93,300. The drug- 
treated portion rose to 40,000 by 1959. 

Prior to 1956, the resident population 
of New York State mental hospitals had 
continually increased, having doubled it- 
self since 1929, reflecting population 
growth, an increased proportion of aged 
persons, reduced mortality rates, and a 
greater use of mental hospitals. As in so 
many other States, the New York State 
mental hospital system was the victim of 
a population explosion following public 
indifference and neglect. As elsewhere, 
the public mental hospitals had no con- 
trol over total admissions or over the suita- 
bility of patients for hospitalization; the 
law required that they admit all patients 
certified, or committed, to their care. The 
public and not the professional staffs thus 
determined the hospital’s destiny. 

The New York State mental patient 
population was 91,000 in 1954, prior to the 
introduction of the drugs, and rose an- 
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other 2300 by 1955. Then in 1955-1956, 
the first year of the tranquilizers, the trend 
abruptly reversed itself and a net fall of 
nearly 500 occurred in the resident hospi- 
tal population. The mental hospital sys- 
tems of about three-fifths of the States 
witnessed the same phenomenon in 
1956. As indicated in Chapter I, the 
reversal of trend and continued decreases 
have occurred in the State mental hospi- 
tal population of the entire United States. 
In four years’ time, the New York State 
mental hospital population declined to 
89,000 in 1959, a net drop of approx- 
imately 4000. 

The immediate assumption in 1956 was 
that this dramatic event, coming as the 
first ray of spring sun to a snowbound and 
winter-worn family, was caused by the 
tranquilizers. Doubters had to be satis- 
fied. They were of two general kinds: (1) 
those well trained in scientific method 
and interpretation of data who were 
simply aware of the common mistake of 
confusing coincidental events with cause 
and effect; (2) those whose own orienta- 
tion and prejudices opposed them to the 
idea that a pill could make a big differ- 
ence. The latter group, it would seem, 
were chiefly those who preferred analytic 
psychotherapy of the individual or who 
advocated a sociological approach, but of 
course included some organic-minded 
hospital psychiatrists trained in pessimism 
by years of disappointed hopes in one 
new treatment or another. 

The New York State mental hospital 
system appeared well suited for a state- 
wide analysis of the relationship between 
tranquilizers and the hospital population 
reduction, New York’s public mental hos- 
pital patients constitute roughly one 
eighth of the total for the United States. 
The State was financially in a position to 
afford the use of drugs as needed on a 
wide range of patients. Importantly, the 
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administrative and statistical controls 
were good, making it feasible to set up a 
study in all hospitals of the system and 
to collect and analyze large quantities of 
data. At the same time, the ratio of physi- 
cians and other professional staff mem- 
bers to patients was only a little above 
the national average (that is to say, 
rather low), minimizing the possibility of 
greatly increasing individual attention to 
patients. Most importantly, as Brill and 
Patton pointed out, there had been no 
change in methods or standards for ad- 
mitting or discharging patients at the 
time drug treatment began. They state: 


The measure of therapevttic potential has 
been the capacity to return patients to so- 
ciety. It is recognized that return to the 
community does not represent an end in 
itself and can be easily subject to changes 
of administrative policy. We can only say 
that such policy changes have not taken 


place. Moreover, anyone who has attempted 
to change the operating conditions of a large 
organization . . . will recognize that sweep- 
ing administrative changes are Virtually im- 
possible to achieve quickly, but require a 
period of years. The fact is that no effort 
was made to produce any administrative 
changes during the first year of large-scale 
drug therapy; during the last three, a very 
active program of change and liberalization 
has been under way. 


Thus, Brill and Patton have been able 
to compare a year of no change in trend 
(1954-1955) with a year in which the in- 
troduction of the drugs constituted the 
only apparent innovation (1955-1956) 
and these with a two-year period (1956- 
1958) in which a number of favorable 
factors besides drugs were added, 

The figure below is taken from their 
study (1959). It shows, in a graphic 
fashion, how the need for restraint and 
seclusion of patients decreased and all 
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but disappeared in inverse ratio to the 
increase in patients receiving tranquiliz- 
ing drugs. It also shows the over-all 
downward trend in the resident popula- 
tion. The data are for the fiscal years, 
beginning March 31, 1954. The authors 
point out that there appeared to be no 
wearing off in the effect of the drugs on 
patient behavior, such as could be at- 
tributed to initial enthusiasm. However, 
since the physicians did not stick to 
chlorpromazine and reserpine but tended 
to try newer products in the tranquilizer 
group, the authors interpreted the choice 
of which drug as to be of no decisive im- 
portance. This leaves room for interpret- 
ing the drug benefits as partly psycho- 
logical; that is, as patients quiet down and 
become less disturbing, staff morale goes 
up and relations with patients improve. 

Brill and Patton concluded (1957) that 
use of the drugs largely caused the abrupt 
resident population fall in the first year 
(1954-1955). They also pointed out 
(1959) that in 1956 the Department of 
Mental Hygiene began a new program 
of intensified treatment for newly ad- 
mitted patients, gradually extended 
through all institutions, and also began 
conversion to an open-hospital system. 
This more liberal philosophy brought 
freedom of the grounds to some 60 per 
cent of all cases by 1959, ten times the 
number who had such freedom in 1956. 

The investigators, sharing the general 
view of the hospital staffs, were inclined 
to give the drugs the principal credit for 
making it possible to unlock wards and 
treat the mentally ill more like general 
hospital patients and less like prisoners. 
As an additional dividend, the number of 
suicides remained consistently below the 
average for the preceding ten years. 

The New York study dealt with a 
variety of questions, all requiring answers 
in order to assess the place of the tran- 
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quilizers in the treatment of the mentally 
ill. Because of their pertinence, we will 
briefly summarize some other findings 
from this study. 

Whereas first admissions previously 
exceeded discharges (all releases alive), 
discharges exceeded first admissions 
slightly for the first time in 1958-1959. 
About 50 per cent of the patients were 
maintained on drug therapy after leay- 
ing the hospital. The relapse rate (all 
patients returning to the hospital) was 
about 35 per cent, but, in contrast to the 
findings of some other investigators, this 
was no higher than in predrug days. 

No sickness associated with long-term 
use of the drugs was identified clinically. 

The greatest gain in the release of 
patients occurred in the age group from 
twenty-five to forty-four, with some re- 
duction also occurring in the forty-five- to 
sixty-four-year-old group in the hospital. 
In contrast, there was an increase in the 
number of patients over sixty-five. Here, 
the drugs appear of little use. 

From the standpoint of diagnosis, 
schizophrenic patients showed far greater 
benefit (as measured by release from the 
hospital within five years) than did 
patients with other types of psychosis or 
organic brain disease. The increase in 
releases was most marked among schizo- 
phrenics who had been in the hospital 
two to four years—“I would seem that we 
may have gained less in speed of therapy 
than in effectiveness in prevention of 
chronicity” (1959). As with the senile 
psychoses, alcoholic psychoses and char- 
acter disorders likewise showed increases 
rather than reductions in the face of 
treatment with tranquilizers. 

Brill and Patton showed the discharge 
rate among drug-treated patients in 
1957-1958 to be twice that for patients 
not treated with tranquilizers—roughly 
20 per cent as opposed to 10 per cent, 
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The New York study substantiated the 
general observation, as remarked to us by 
Jonathan Cole: “The drugs do not move 
mountains.” The authors summarize 
(1959): 


It now becomes important to analyze the 
trends for their significance with regard to 
future plans for mental hospitals, especially 
as many mental hospitals in various parts of 
the world have noted a decreased pressure 
for hospital beds or an outright fall in pop- 
ulation, In some quarters these changes have 
been discounted as cyclical and unimportant 
and in others the attitude has been that it 
is now a matter of a relatively short time 
before mental hospitals will be empty and 
that the problem of hospital psychiatry has 
at long last been solved. 

Our own data lead us to take a position 
somewhat between these two extremes and 
considerably toward the conservative side. 
The persistence of reduction for four suc- 
cessive years seems to rule out an cyclical 
variation and the fact that the pe er of 
the population is limited to functional cases 
and most marked in schizophrenics points 
to the action of a specific therapeutic in- 
fluence rather than a general change of 
policy... . 

If we looked only at the reduction in our 
population, we may forecast a rather grad- 
ual melting away of the chronic schizo- 
phrenic cases to perhaps 50 to 75% of their 
present number which is a humane and 
practical advance that would relieve New 
York State of a quarter of its present mental 
hospital population. . . . 


In their appraisals, Brill and Patton 
did not, of course, look only at the reduc- 
tion in the State hospital population but 
also at the continued increase in total ad- 
missions and in certain types of admis- 
sions—senile psychoses, juvenile-behavior 
disorders, adult character disorders, alco- 
holism—“a sort of deferred business.” 
Here the outlook remains less cheerful, 

Not mentioned in their study is the 
fact (cited in Chapter I) that the net 
decrease in State hospital inpatients, now 
a well-established trend, cannot be ob- 


served in the patient loads of Veterans 
Administration mental hospitals, general 
hospital psychiatric units, or private men- 
tal hospitals, Looking beyond the im- 
mediate effects of the drugs, what we 
seem to be witnessing is an as yet small, 
overall shift of the mental hospital 
patient load away from State hospitals 
and toward other types of care. Inasmuch 
as senile psychosis is the No, 1 reason for 
admission to mental hospitals and this 
category does not especially benefit from 
tranquilizers, we might predict that the 
effects of an aging population will be- 
come the predominant factor in deter- 
mining future trends in the State hospital 
patient load. Unlike schizophrenia, the 
No. 2 reason for admission, senile 
Psychosis can quickly flood crowded 
facilities for chronic patients and yet not 
have a long-range cumulative effect; the 
older patients die within a few years after 
admission whereas schizophrenics live on 
for many years, 


THE NEW MENTAL HOSPITAL: 
A THERAPEUTIC COMMUNITY 


In the typical general hospital, where 
there are more than two employees per 
patient, the approach of the doctors, 
nurses, and technicians in some instances 
may seem impersonal and routine, but 
the patient takes it for granted they are 
there to make him comfortable and to 
get him well; the staff, in turn, takes it 
for granted that they enjoy his confidence 
and cooperation in these objectives. 
Whether private or charity patient, the 
individual retains his rights as a citizen 
and acquires special rights as a sick per- 
Son in need of help, He fully expects to 
be treated as a human being and, with 
few exceptions, is so treated. None of this 
can be taken for granted on the locked 
wards of the typical State hospital; here, 
there are three patients for every em- 
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ployee, physicians and nurses seldom at- 
tend the patient, he loses his rights as an 
individual and acquires none as a patient, 
he is encouraged to fade into the herdlike 
background, and his illness attracts atten- 
tion only as it may create a disturbance 
and require his further restriction. The 
system effectively deprives him of all 
hope. Here, in the mass view, we are still 
fighting the battle of Pinel, who was 
among the first to observe that such hos- 
pitalization can convert an acute break- 
down into a chronic state. 

This negative contribution of the State 
hospital has been repeatedly observed, 
and nowhere has been better expounded 
than in the comments of Dr. Robert C. 
Hunt, Superintendent of the Hudson 
River State Hospital, one of the most 
progressive large mental hospitals in the 
United States: 


Much of the unnecessary crippling of the 
mentally ill must be laid at the door of the 
state mental hospital both from the stand- 
point of how it functions internally and how 
it is used by the society it serves. Despite 
the glorious early history of our state hospi- 
tals as first-rate treatment institutions; de- 
spite recent advances in the effectiveness 
of treatment; despite all the propaganda to 
the effect that these are hospitals for the 
treatment of the ill; despite the dedicated 
zeal of treatment-minded staff, commitment 
to the state hospital continues, in most 
cases, to represent to the patient and to his 
family major social surgery by “putting him 
away.” At best it is likely to be a regretful 
acceptance of permanent loss with family 
readjustments which make it difficult to re- 
verse the process. The machinery for bring- 
ing about the admission, especially in the 
larger cities, does nothing to mitigate this. 
The police ambulance, the rapid impersonal 
processing in a huge psychopathic hospital, 
the judicial proceedings, and the mass trans- 
portation to a remote fortress, must seem to 
many like a casting out of the unfit. 

It is a common experience that the pa- 
tient who arrives at the state hospital fear- 
ful of the legendarv horrors, is surprised 
and grateful at finding that he is treated 
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with kindness, gentleness, and understand- 
ing, with genuine concern for his welfare. 
Overt cruelty is probably less common in 
a well-run state hospital than in the average 
neighborhood outside. Well-meaning kind- 
ness can itself be a cause of disability, how- 
ever, when based upon false premises. The 
certified mental patient in our culture is tra- 
ditionally regarded as one who has lost all 
capacity for managing his own affairs. For 
his own protection and welfare and for the 
safety of the public, his every move must 
be directed and supervised. He is ordered 
to get out of bed, is told what clothing to 
put on, when and where he may smoke a 
cigarette. He is ordered to take part in oc- 
cupational therapy, to toss a medicine ball, 
or watch a movie. He takes a bath at the 
prescribed time and under the immediate 
supervision of an attendant. To make sure 
that no patient can escape from this well- 
intentioned coddling, all but a tiny minority 
spend their lives behind locked doors and 
barred windows with their occasional air- 
ings strictly guarded by watchful attendants. 
... In our enlightened times, most of us 
working in public mental hospitals have 
been satisfied that we were applying the 
lessons learned from Pinel, that at least we 
were not making our patients worse by me- 
dieval brutalities even though our treatment 
techniques left sorneta to be desired. 
This smugness has been shattered by such 
pioneers as Macmillan and Rees [Duncan 
Macmillan and T. P. Rees, British pioneers 
of the open hospital movement] who have 
rediscovered the values of the open hospi- 
tal. Their experiences . . . have shown be- 
yond question that much of the aggressive, 
disturbed, suicidal, and regressive behavior 
of the mentally ill is not necessarily or in- 
herently part of the illness as such but is 
very largely an artificial by-product of the 
way of life imposed upon them. The virtual 
disappearance of antisocial and irresponsi- 
ble behavior when patients are treated and 
trusted as responsible fellow human beings 
is most convincing and forces us to a total 
re-examination of our traditional proce- 
dures. . . . 

The tranquilizing drugs have brought 
about dramatic changes in some of the out- 
ward manifestations of the hospital culture 
but do not in and of themselves change the 
basic structure. . . . 
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The foregoing critical remarks should 
not be misunderstood as just another de- 
nunciation of that whipping boy ot Ameri- 
can psychiatry, the state hospital, 1 have no 
patience with those ostensibly well-meaning 
crusaders who place the blame for the cus- 
todial culture on such internal tactors as 
too tew doctors, too tew nurses, too httle 
therapy, and too few dollars. A basic as- 
sumption in many reform waves seems to 
be that the addition of therapeutic tools and 
viewpoints to the mental hospital will auto- 
matically convert it from a custodial to a 
treatment institution. . . . The presence of a 
treatment-minded staff, and of humane and 
enlightened administration, doubtless miti- 
ps some of the evils of the custodial 
unction, but does not and cannot by itself 
abolish the function. The point I am trying 
to make is that the custodial culture within 
the mental hospital is in large part an in- 
evitable consequence of the expectations of 
the population we serve. Our society hopes 
for successful treatment, but it demands safe 
custody of those whom it rejects. The pres- 
sure for security is constant, unremitting, 
and a long accumulation of responses to this 
pressure for safe custody is embodied in 
hospital customs, traditions, regulations, 
laws, and architecture. We also live through 
times of acute exacerbation of these pres- 
sures, during which we are excoriated by 
the judiciary, crucified by the press, and 
harassed by litigants over our supposed 
lapses from security. In times like these it 
is a rarelv courageous hospital superintend- 
ent who does not tighten his security meas- 
ures and become more restrictive in release 
policies. The custodial function of the men- 
tal hospital is a necessary and inevitable 
product of the community demand and can 
never be abolished by measures taken with- 
in the hospital alone . . . (Hunt, 1958, PP- 
12-15). 


Hunt regards the open hospital as an 
essential factor in achieving community 
tolerance of the mentally ill, holding the 
unlocked door to be the greatest thera- 
peutic development of the present gen- 
eration, even more important than the 
tranquilizers. He summarizes his convic- 
tions, patterned after those of Schwartz, 


Greenblatt, and other experimenters in 
social-psychiatric treatment (the thera- 
peutic community in a broad sense) as 
toulows (1958, p. 21): 


l. The enormous disability associated 
with mental illness is to a large extent super- 
imposed, is preventable and treatable. 

2. Disabinty is superimposed by the re- 
jection mechanisms stemming from cultural 
attitudes. 

3. Hospitalization as such is an impor- 
tant cause of disability. 

4. The best of treatment-minded state 
hospitals perform a disabling custodial 
function. 

5. The custodial culture within a state 
hospital is largely created by public pres- 
sure for security. 

6. Some of the treatment functions and 
most of the custodial functions of the hos- 
pital should be returned to the community. 

7. This can be accomplished only by a 
change in public attitudes and concepts of 
responsibility. 

8. Public attitudes cannot be expected to 
change until hospitals demonstrate the value 
and safety of community care by becoming 
open hospitals. 
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Experimental Study in Prevention of Hospitalization of Schizophrenics 


AN EXPERIMENTAL STUDY IN 
THE PREVENTION OF HOSPITALIZATION 


OF SCHIZOPHRENICS 


Tamtry MONTHS OF EXPERIENCE? 


Simon Dinitz, Frank R. Scarpitti, Joseph L. Albini, 
Mark Lefton, and Benjamin Pasamanick 


This paper describes an experimental 
study which attempted to evaluate the 
feasibility and effectiveness of a unique, 
though relatively modest, program of 
home care treatment for schizophrenic 
patients. 

The study herein reported is especially 
timely since recent proposals in the 
United States and elsewhere have called 
for the establishment of home and com- 
munity care programs to prevent hos- 
pitalization in certain types of mental 
illness. These proposals have been gen- 
erated by the alleged failure of the tradi- 
tional mental hospital as a therapeutic 
institution; by the desire to prevent the 
social stigma customarily imposed by 
society on the hospitalized mentally ill; 
by the need to prevent the alienation 
from family and friends often associated 


® This study was supported by a grant (MH 
07874) of the Public Health Service, National 
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Sandoz, Inc., supplied the drugs used in this 
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with prolonged institutionalization, and, 
most importantly, by the advent of the 
ataractic drugs which make such pro- 
grams possible. 

These proposals have resulted in the 
passage of legislation in the U.S. estab- 
lishing community mental health centers. 
Once operative, these centers will 
theoretically function to provide patients 
with adequate care, supervision and 
treatment in the community. In view of 
this new emphasis, the preliminary re- 
sults of this study may suggest what 
might reasonably be expected from the 
home care approach. These results were 
obtained during 30 months of a con- 
trolled study of the relative efficacy of 
maintaining schizophrenic patients at 
home under nursing care (with and with- 
out drug therapy) as opposed to hospital- 
ization. 


STUDY DESIGN 


The design of this controlled study 
and the problems encountered in its im- 
plementation have been described in de- 
tail in a previous paper.’ Only a brief 


From American Journal of Orthopsychiatry, 35, 1 (January 1965), pp. 1-9. Copyright, the 
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summary statement of the methodology 
will be included.? 

In the latter part of 1961 a study cen- 
ter (called the Institute Treatment Cen- 
ter) was established in downtown Louis- 
ville, Kentucky. Staffed by a director, a 
part-time psychiatrist, a psychologist, a 
social worker and five nurses with pub- 
lic health nursing experience, this center 
was given responsibility for the conduct 
of the study. The establishment of this 
facility at some distance from Central 
State Hospital, located outside of Louis- 
ville, necessitated the employment on a 
part-time basis of a psychiatrist from that 
hospital to screen all newly admitted 
patients and to determine their eligibility 
for inclusion in the study, Newly admitted 
state hospital patients and relatives were 
brought to the Treatment Center and 
interviewed if the patients met the fol- 
lowing criteria: a diagnosis of schizo- 
phrenia, non-suicidal or homicidal, age 
between 18 and 60 years, residence in 
Louisville or the nine surrounding coun- 
ties and having a family or someone else 
willing to provide supervision at home. 
If the staff psychiatrist confirmed the 
diagnosis and deemed the patient suitable 
for the program and if the family ex- 
pressed willingness to cooperate, the 
patient was accepted for the study. Using 
a deck of random cards, the director as. 
signed the patient to one of three groups 
approximately as follows: home on drugs 
(40 per cent), home on placebo (30 per 
cent), or hospital control (30 per cent). 

The randomly assigned hospital con- 
trol patients immediately were returned 
to Central State Hospital. The home care 
patients were returned to their families, 
Shortly after return home the public 
health nurse assigned to the case visited 
the patient and family. The same nurse 
made weekly calls for the first three 

months, bi-monthly visits for the second 


three months and monthly visits there- 
after. On each visit she left the medica- 
tion prescribed by the psychiatrist. She 
also completed a written report on the 
status of the patient which then was re- 
viewed by the staff psychiatrist. 


INSTRUMENTS, TESTS AND 
MEASURES 


In order to obtain the data necessary 
to answer the questions about the feasi- 
bility and efficacy of home care, various 
instruments, tests and measures were 
used, These included: 

Psychiatric evaluation Two instru- 
ments (a psychiatric inventory and the 
Lorr IMPS) were used by the staff 
psychiatrist to evaluate the mental status 
of all patients on a regular basis. Home 
care patients were examined at intake 
and at six-month intervals thereafter. 
Hospital control patients were evaluated 
at intake and again after six and 18 
months whether or not they still were 
hospitalized, 

Psychological tests All groups were 
studied by the staff psychologist who 
administered the Wechsler Adult Intel- 
ligence Scale, a reaction time test series, 
and the Bender Gestalt and Porteus 
Maze tests, Testing periods were the 
same as for the psychiatric evaluations. 

Social history A complete social his- 
tory was taken by the social worker at 
the time of admission of the patient to 
the project, 

Nurses reports and ratings The public 
health nurse completed a mental status 
rating form on each visit to the home care 
patient. This form was the Lorr IMPS. 
She also completed a behavior chart 
checklist, a physical status rating sheet 
anda nursing report. The latter was sub- 
mitted to the staff psychiatrist, The nurse 
also obtained a monthly report from the 


SS 
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responsible relative concerning the 
patients functioning. 

Hospital control patients were visited 
by the nurse one month after hospital 
release, and these same instruments were 
administered at that time. 

Under the procedures outlined above, 
64 patients were assigned to the drug 
home care group, 45 to the placebo home 
care group and 54 to the hospital control 
or “natural” group.? For the purposes of 
this analysis, 11 patients have been 
eliminated from consideration. These 11 
study dropouts left the project to seek 
private care, refused to cooperate or left 
the community. (Findings on an “am- 


per cent of the hospital controls. In terms 
of education, more than one-third of the 
home care patients, but significantly 
fewer of the controls (13 per cent), were 
high school graduates (p = .05).” Most 
were Protestants. These characteristics 
are shown in Table 1. 

At the time of admission to the study, 
patients in the drug group had averaged 
1.9 previous mental hospital admissions, 
placebo patients had averaged 2.0 admis- 
sions and control patients 2.3 admissions. 
These differences were not statistically 
significant. Nearly one in five drug 
patients had never before been hospital- 
ized, more than half had been institution- 


TABLE 1 SocIAL CHARACTERISTICS OF DruG, PLACEBO, AND HosPITAL CONTROL 
PATIENTS 
Percent Percent 

Mean Percent Percent Protes- High School 

Category N Age Male White tant Graduates 
Drug 57 35.9 35 68 32 37 
Placebo 41 36.2 32 68 29 34 
Hospital Control 54 37.6 30 65 41 13 


bulatory” group of schizophrenics also 
studied experimentally will not be re- 
ported in this paper. ) 


SOCIAL BACKGROUND DATA 


The patients in the three study groups 
(home on drugs, home on placebo, and 
hospital controls) were similar to each 
other in almost all social background 
characteristics. Their average age was 
36.6 years at time of admission to the 
project. About a third were males. More 
than two-thirds were white. There was 
some slight, but not significant, variation 
in marital status. Married patients con- 
stituted 54 per cent of the drug cases, 44 
per cent of the placebo subjects and 52 


alized once or twice and a fifth more had 
been hospitalized on three or more 
separate occasions. In the placebo group 
almost a fourth of the patients were first 
admissions, 37 per cent had been hos- 
pitalized once or twice and 39 per cent 
had been institutionalized three or more 
times, Of the hospital controls 15 per cent 
had never before been hospitalized, 47 
per cent had been in a hospital once or 
twice and 38 per cent had experienced 
at least three prior hospitalizations 
(Table 2). 

All patients also were evaluated by 
the staff psychiatrist using the revised 


©The variable of education, however, was 
not found to be related to case outcome. Neither 
were the other social background characteristics. 
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Inpatient Multidimensional Psychiatric 
Seale (the Lorr IMPS). This scale con- 
tains 10 factor syndromes; four combine 
to provide a schizophrenic disorganiza- 
tion morbidity score. The four sub-scales 
comprising the morbidity score are: mo- 
tor disturbance, disorientation, concep- 
tual disorganization, and retardation and 
apathy. According to the psychiatrist’s 
ratings the mean schizophrenic disorga- 
nization score was 39.6 for the drug home 
care patients at admission, 48.6 for the 
placebo patients and 43.5 for the hospi- 
tal controls, These scores were not 


after. The results of the initial nurses’ 
ratings were similar to those obtained 
by the psychiatrist, Two findings with 
regard to these nurses’ ratings deserve 
mention. First, as has been found in 
other studies, the nurses consistently 
rated the same patients as significantly 
less impaired than the psychiatrist had 
rated them. Second, the nurses’ ratings 
showed the placebo patients to be sig- 
nificantly more impaired than the drug 
home care patients (Table 3). 

The psychological battery adminis- 
tered to the subjects at admission to the 


TABLE 2 Previous HOSPITALIZATION RECORDS oF Druc, PLACEBO, AND HOSPITAL 
CONTROL PATIENTS 
Percent Percent 
Mean Number. Percent OneorTwo Three or More 
of Previous No Previous Previous Previous 
Hospital- Hospital- Hospital- Hospital- 
Category N izations izations izations izations 
Drug 57 1.93 19.3 54.4 26.3 
Successes 44 1.75 22.7 54.5 22.7 
Failures 13 2.54 LT 53.8 38.5 
Placebo 41 2.02 24.4 30.6 39.0 
Successes 14 1.86 21.4 50.0 28.6 
Failures 27 2.11 25.9 29.6 44.5 
Hospital Controls 54 2.28 15.1 47.2 37.8 


significantly different from each other, 
and all were higher than the one and two- 
rater mean scores obtained by Lorr for 
his norm sample of hospitalized patients. 
From this it may be concluded that ac- 
cording to the psychiatrist, at least, our 
patients did not constitute the more 
favorable risks or the less severely im- 
paired. 

The Lorr IMPS also was used by the 
nurses to rate the home care patients. 
These ratings were made on the first 
home visit and on specified visits there- 


study and at specified subsequent in- 
tervals consisted of a sequential reaction 
time test, the Wechsler Adult Intelligence 
Scale, the Bender Gestalt and the Porteus 
Mazes. The results obtained in the initial 
administration suggest that the drug, 
placebo and hospital control patients did 
not systematically or consistently differ 
from each other on most of these meas- 
ures, 

In more specific terms, using the total 
of medians of 20 blocks of five trials each, 
the three groups did not statistically 
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TABLE 3 SCHIZOPHRENIC DisorcANIZATION (IMPS) Morsiprry RATINGS BY PSYCHIA- 
TRIST AND Nurses OF Druc, PLACEBO, AND HosPrraL CONTROL PATIENTS AT 
ADMISSION 
Psychiatrist Nurses’ 
Ratings Ratings 
Category N M o M o 
Drug 57 39.6 20.3 16.9 16.6 
Placebo 41 48.6 28.6 24.2° 18.1 
Hospital Control 54 43.5 21.2 


* Significant at .05 


differ {rom each other in reaction time. On 
the WAIS intelligence test, however, the 
hospital control patients scored sig- 
nificantly lower in IQ than the home care 
patients.’ On the Bender Gestalt, with use 
of reciprocals of Z scores derived by 
Pascal and Suttell, the hospital control 
patients showed somewhat, but not sig- 
nificantly, more pathology than the home 
care patients.‘ Using the QE (error 
quotient) score on the Porteus Mazes, the 
controls showed significantly less pathol- 
ogy than the home care subjects. On the 
IQ score derived from the Porteus Mazes 
the hospital controls were found to be 
significantly lower in IQ than the home 
care patients, as would have been pre- 


dicted from the WAIS. None of the 
groups, in other words, was loaded with 
the sicker patients or the poorer risks al- 
though the controls did not score quite 
as well as the others (Table 4). 


RESULTS 


HOME CARE VERSUS HOSPITAL CONTROL 
patients In order to determine the ef- 
fect of home care treatment as opposed to 
hospitalization, the experiences of the 
drug and placebo patients were con- 
trasted with those of the hospitalized 
patients in the control group. After 30 
months the findings indicated the superi- 
ority of home care treatment in terms of 


TABLE 4  PsycnoxocrcaL Test Scores or Druc, PLACEBO, AND HosprraL CONTROL 
PATIENTS AT ADMISSION 
Bender 
Gestalt Porteus Mazes 
Log (Reciprocal 
Reaction Time? WAIS of Z)** QEt 1Q 
Category M o M TEREM o M o 
Drug 30860 1667 812 164 1075 249 GLO 163 80.7 325 
Placebo 32965 1768 80.1 19.1 99.9 263 584 128 808 32.0 
Hospital Control 3.27148 131.5 72.6 17.2 97.0 348 55.7 15.2 68.0 28.9 


* Composite of 20 blocks, five trials per block 
°° Reciprocal of Z for each patient s 
+ Square root transformation of QE for each patient 
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the amount and percentage of time spent 
at home by home care and hospital con- 
trol patients. 

The 57 drug home care patients spent 
28,601 days, or 90.2 per cent of their total 
time in the program, at home. The 41 
placebo home care patients spent 18,327 
days, or 80 per cent of their total days 
in the study, at home. The 54 hospital 
control patients spent 23,136 days, or 75 
per cent of their project days, at home. 
With the experience of the hospital con- 
trols as the baseline we estimate that the 
placebo patients were saved 1156 days of 
hospitalization and the drug patients 4818 
days during these 30 months. Most of 
these savings, of course, were a function 
of the prevention of initial hospitaliza- 
tion. 

DRUG VERSUS PLACEBO HOME CARE SUC- 
CESSFUL PATIENTS During the period 
under study 44 of the 57 drug home care 
patients (77.2 per cent) remained con- 
tinuously in the community. These 44 
successful patients spent an average of 
532.4 consecutive days at home. In con- 
trast, significantly fewer of the placebo 
home care subjects (14 of 41, or 34.1 per 
cent) remained continuously at home 
during this period. These 14 successful 
placebo patients spent an average of 531.6 
consecutive days at home, 

Operationally defining failure as a 
hospital admission, the 13 drug home 
care failure patients experienced 30 hos- 
pital admissions and an average of 239.2 
in-patient hospital days, The 27 placebo 
home care failures were hospitalized 45 
times and spent an average of 169.2 days 
of in-patient hospital time. The 54 hos- 
pital control patients spent a mean of 
83.4 days in initial hospitalization and an 
additional 59.1 days in 38 subsequent 
hospitalizations. Two other points deserve 
mention. First, the relative disparity be- 
tween the percentage of successful 


patients in the drug and placebo groups 
did not decrease significantly with time, 
as others studying ambulatory patients 
have reported.® Of the patients taken into 
the program before Dec. 1, 1962, 74.2 
per cent of those in the drug and 27.3 per 
cent of those in the placebo group still 
were at home in April, 1964. Of the 
patients enrolled in the study after De- 
cember, 1962, 80.8 per cent of those in 
the drug group and 42.1 per cent in the 
placebo group still were at home at the 
end of the study. 

Second, as already indicated, drug 
failure patients spent more time in the 
hospital than placebo failures. This find- 
ing would lead to the conclusion that the 
drug failures were so very ill that medi- 
cation in ordinarily adequate dosage 
could not maintain them at home. The 
placebo failures included not only such 
comparably sick patients but others who 
very probably could have succeeded in 
the community on drugs. These latter 
patients tended to reduce the average 
length of hospitalization of all placebo 
failure patients, 

INITIAL PSYCHIATRIC AND PSYCHOLOGICAL 
EVALUATIONS AND success Using the 
initial Lorr IMPS ratings by the staff psy- 
chiatrist and the nurses of the home care 
patients, there was a pronounced trend 
for future successful patients to have 
been rated as less impaired than the fu- 
ture failures. This trend was observable 
in both home care groups (Table 5). 
Unfortunately the relatively small num- 
ber of failure cases and the large intra- 
group variance precluded this trend 
from attaining statistical significance. 

Except for the results on the Porteus 
Mazes error quotient, all of the other 
initial psychological test scores pointed 
in the direction of differentiating future 
successful from future failure patients 
in the drug group. On the sequential re- 
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TABLE 5 PSYCHOLOGICAL AND PSYCHIATRIC MEAN TEST SCORES OF SUCCESS AND Fail- 
URE PATIENTS AT ADMISSION 
Bender 
Log Gestalt Psychiatrist Nurses 
Reaction WAIS Reciprocal Porteus Mazes Ratings Ratings 
Time°* 1Q of Zt QE} 10 IMPS IMPS 
Mean Mean Mean Mean Mean Mean Mean 
Drug 
Success 3.2575 81.3 109.4 60.8 83.3 38.4 14.6 
Failure 3.2947 80.6 100.9 62.0 717 43.8 23.5 
Placebo 
Success 3.2164 87.3 112.2 58.8 96.8 49.3 19.1 
Failure 3.3365° 76.5 93.1° 57.5 73.1° 48.3 26.8 


è Denotes statistical significance 


at .05 


°° Composite of 20 blocks, five trials per block 
+ Reciprocal of Z for each subject 
$ Square root transformation of QE for each subject 


action time test and the Bender Gestalt 
the future failures were slower in reac- 
tion time and showed greater pathology. 
The future drug failures also were lower 
in IQ than the future drug successes on 
both the WAIS and the Porteus Mazes. 
In the placebo group future success and 
failures were significantly different from 
one another in reaction time on the 
Bender Gestalt and on the Porteus 
Mazes IQ. 

Thus, the initial Lorr scale psychiatric 
evaluations were more likely to distin- 
guish success and failure in the drug 
home care group, and the initial psycho- 
logical evaluations were more likely to 
discriminate the successes and failures in 
the placebo home care group. By prevent- 
ing the hospitalization of many patients 
of moderately severe initial psychiatric 
impairment, drug intervention probably 
introduced a much greater degree of 
variability into the psychological test 
scores of the successes and thereby re- 
duced predictability. In the placebo 
group successes were more homogeneous 
in test scores measuring pathology and 


therefore predictability was likely to be 
greater. Psychiatric ratings, being more 
directly focused on classical pathological 
symptoms, were more likely to screen out 
the very severely impaired for whom even 
drug intervention is inadequate to pre- 
vent hospitalization. 


DISCUSSION 


The results at the end of this controlled 
study indicated that an intervention 
program using pubic health nursing prac- 
tices and psychoactive drugs can prevent 
hospitalization of three-fourths or more 
of seriously ill schizophrenics whose 
families are willing to supervise them at 
home. It should be added, however, that 
while we have demonstrated that it is 
possible to prevent hospitalization, we do 
not as yet know whether the successful 
home care patients functioned at any 
higher level than the discharged hospital 
control patients. This problem will be 
examined in future reports. 

Experience also showed that after the 
drug patients had remained successfully 
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at home for six months, their success rate 
did not greatly decline with additional 
exposure ranging upwards of two years 
in some instances. There were several 
reasons for this, but perhaps the two most 
important were the changes in medication 
available to the psychiatrist and the enor- 
mous effort expended by the field staff in 
conserving home care patients. 

A comparison of the drug and placebo 
home care patients left little doubt about 
the importance of drug medication in 
preventing institutionalization, The ex- 
perience of the placebo patients tended 
to approximate more closely that of the 
hospital controls than of the drug home 
care subjects. The combination of the 
public health nurse and the placebo effect 
became increasingly attenuated with 
time. Even the support, advice and ser- 
vices provided by the nurse on her home 
visits to patient and family soon proved 
insufficient to prevent hospitalization. 
This rapid waning of the “placebo effect” 
was clearly demonstrated by the fact that 
21 of the 27 placebo failures were hos- 
pitalized within the first six months after 
admission to the program. 

One final aspect should be mentioned 
at this time. This concerns the monetary 
cost of a program such as has been de- 
scribed, Without going into elaborate 
fiscal details, a similar home care program 
with a case load of 400 patients, but with- 
out research and evaluation procedures, 
would not be substantially less expensive 
than the present U.S. per capita mental 
hospital operating outlays of approx- 
imately $5 per patient-day. It is estimated 
that a clinic serving 400 schizophrenic 
home care patients would require the 
services of a full-time psychiatrist, a 
clinical psychologist, two psychiatric 
social workers and eight public health 

nurses as well as psychiatric aides and 
secretarial personnel. 


The addition of any care facilities such 
as a sheltered workshop, family counsel- 
ing services or an occupational therapy 
program would add substantially to the 
costs involved in home care treatment. 
An even modestly enriched program 
realistically would cost more per capita 
than present patient expenditures, but 
probably still less than services in state 
hospital admission and treatment units 
which average about $15 to $20 a day. 
In view of these cost factors if for no 
other reason, it becomes mandatory that 
the efficacy of each component in any 
suggested home care program be deter- 
mined through careful research before 
it becomes permanent. 

Thus, home care programs will not 
materially reduce the financial problems 
besetting mental institutions. However 
these home care programs will (a) pre- 
vent the hospitalization of a very sig- 
nificant number of schizophrenics; (b) 
provide continuous care for patients in- 
cluding regular visits from a public health 
nurse, contact with a psychiatrist and 
psychologist and community services 
through a social worker; (c) prevent 
most patients from experiencing the 
problems associated with hospitalization; 
(d) educate families to develop a more 
accepting stance or attitude toward the 
patient, and (e) reduce to some extent 
the need for providing ever more beds 
at an approximate average cost of $5000 
each for the care of the mentally ill. 
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Crime 


DEFINING CRIME 


As most people know, crime is the violation of a law. However, the violation 
of most laws does not constitute a crime because the majority of our laws 
are civil statutes. Civil or “tort” law is enforced by the courts when a per- 
son seeks compensation for an alleged injury to himself or his property.’ 
To be found guilty of the violation of civil law may mean the paying of 
damages to the injured party. In such cases the court acts to arbitrate a 
dispute between two individuals who are attempting to settle a private 
wrong. 

Unlike a civil wrong, a crime violates a criminal statute. Theoretically 
criminal law embodies those norms that society cherishes most and that it 
feels must be maintained for the protection of the entire group. Hence, 
when a crime is committed it is the state which acts as the injured party 
and seek to redress the wrong by apprehending and punishing the offender. 
Four factors—politicality, specificity, uniformity, and penal sanction—char- 
acterize criminal statutes and distinguish them from other rules of human 
conduct.? 

First, criminal laws must be enacted by some group with duly constituted 
political authority, Hence, only federal, state, or municipal legislative bodies 
are empowered to enact criminal statutes. Although various formal groups 
and associations may bind their members to specific rules and regulations, 
these are not criminal laws because they are not made by the state. Second, 
criminal statutes must be specific. They must specify in some detail just 
what is prohibited and under what conditions particular acts constitute law 
violation. Third, uniformity implies that criminal laws are applicable to 
everyone within the enacting political authority's jurisdiction. What is 4 
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crime for one person should be a crime for all who violate the rule regard- 
less of class, position, or other such factors. Fourth, all criminal statutes 
include a penal sanction or the specification of punishment. Unlike civil 
law, criminal law always specifies the punishment to be meted out to offend- 
ers, although the court may be given the opportunity to choose from several 
punishment alternatives. 

In addition to the violation of a criminal statute, an act must also be 
overt and the result of criminal intent before it can be considered a crime. 
No crime is committed until one actually violates a law or attempts to do 
so, although in certain cases conspiring to commit a criminal act is con- 
sidered illegal. In combination with the criminal act there must also be 
criminal intent or mens rea. The concept of mens rea, commonly known as 
“guilty mind,” means that there can be no crime without actual intent on 
the part of the violator. For example, a person who is not mentally respon- 
sible for his behavior is not capable of committing a crime. It is for this 
reason that courts recognize insanity as an exception to the mens rea doc- 
trine. Under the M’Naghten rule that has been applicable in American 
jurisprudence for many years a person cannot be found guilty of a crime 
if it can be shown that at the time of the act he was unable to distinguish 
between right and wrong.’ However, the ability to know right from wrong 
has been an unsatisfactory basis for exception from criminal responsibility 
since it is difficult to determine in retrospect and since it accounts for only 
a small number of mentally ill law violators. As a result, some states recog- 
nize irresistible impulse as a basis for exemption from criminal responsibility 
and, recently, the United States Circuit Court of Appeals has ruled that no 
criminal responsibility can be fixed if a violation is the result of mental 
illness or mental incapacity.* 

Other conditions that may exclude a person from criminal responsibility 
even though a legal code has been violated are juvenile status, self defense, 
negligence, duress, or ignorance of the true facts. Many critics have pointed 
out that the doctrine of intent may be eroding as a condition of crime. In 
some states the law provides that persons may be convicted of certain 
crimes without criminal intent being established. This, unfortunately, has 
long been the situation in cases of vehicular homicide resulting from negli- 
gence or intoxication. 

Crimes are usually classified on the basis of their seriousness. Major 


crimes, known as felonies, include such offenses as murder, assault, rape, 
ishable by imprisonment for more than one 


and grand larcency and are puni 
year. Less serious offenses, known as misdemeanors, are punishable by 


incarceration for less than one year. Offenses such as petty larceny, public 
drunkenness, and traffic violations are included in this classification. 


THE EXTENT OF CRIME 


Knowledge about the amount of crime in the United States comes from 
the annual report of the Federal Bureau of Investigation which compiles 
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crime statistics submitted voluntarily by police departments throughout the 
nation. These Uniform Crime Reports are the only authoritative source of 
nationwide data regarding crimes known to the police and arrests made for 
violations of the legal code. The crimes of murder and nonnegligent man- 
slaughter, forcible rape, robbery, aggravated assault, burglary, larceny of 
$50 or more, and auto theft are used as an index to determine the nature 
and extent of the crime problem. In 19645 there was an estimated total of 
2,604,000 crimes in these categories representing an increase of 13 percent 
over 1963. The rate of crime per 100,000 residents of the United States was 
1,361.2, ranging from a low 4.8 for homicide to a high of 508.4 for burglary. 


TABLE 1. ESTIMATED NuMBER AND RATE OF MAJOR CRIMES KNOWN TO THE 
Porce, 1964° 


Rate per 

Offense Number 100,000 Population 
Murder and nonnegligent manslaughter 9,249 48 
Forcible rape 20,551 10.7 
Robbery 111,753 58.4 
Aggravated assault 184,908 96.6 
Burglary 1,110,458 580.4 
Larceny ($50 and over) 704,536 368.2 
Auto theft 462,971 242.0 

Total offenses 2,604,426 1,361.2 


*Source: Uniform Crime Reports, 1964, p. 49. Rates are based on a total popula- 
tion base of 191,334,000, 


The property crimes of burglary, larceny, and auto theft accounted for 
87 percent of the total major offenses, up 13 percent over 1963 and 61 per- 
cent over 1958. On the other hand, the crimes of murder and nonnegligent 
manslaughter, forcible rape, robbery, and aggravated assault accounted for 
13 percent of the total offenses, a 15 percent increase as a group over 1963 
and a 40 percent increase over 1958. Since 1958 crime has increased six 
times faster than the population.® 

Statistics regarding the number of arrests made for specific violations pre- 
sent a similar picture of the extent of crime.’ Although the number of arrests 
made is never as great as the number of crimes known to the police, the 
total for 1964 reported to the F.B.I. by over 3000 police agencies was in 
excess of three million, up 2.1 percent over 1963. However, as Table 2 
shows, most of these arrests were not for the most serious personal and 
property offenses. 

Certain uniformities are found in crime rates which help us to understand 
its distribution through the social system. For example, rates of crime are 
uniformly much higher in urban areas than in rural areas. In addition, rates 
of crime are much higher for men than they are for women. Age is also an 
important factor in the crime rates since adolescents have a higher rate than 
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TABLE 2. TOTAL ADULT Arrest TRENDS FOR 1963 anp 1964 as REPORTED TO 
rue F.B.I. By 3,115 URBAN Porice DEPARTMENTS? 


Percent 
Offense Charged 1963 1964 Change 
Criminal homicide 7,142 7553 +54 
Forcible rape 6,937 6,826 —1.6 
Robbery 25,325 26,258 +3.7 
Aggravated assault 53,005 $1,515 +16.1 
Burglary 74,026 80,187 +8.3 
Larceny ($50 and over) 134,613 146,103 +8.5 
Auto theft 27,805 30,666 +10.3 
Other assaults 141,398 147,183 +4.1 
Forgery and counterfeiting 23,731 23,908 +.7 
Embezzlement and fraud 43,565 46,383 +6.5 
Stolen property: buying, receiving, 
possessing 9,387 10,767 +14.7 
Weapons: carrying, possessing, etc. 30,226 33,907 +12.2 
Prostitution and commercialized advice 24,490 26,594 +8.6 
Sex offenses (except forcible rape 
and prostitution) 42,354 40,296 —4.9 
Narcotic drug laws 25,562 32,930 +28.8 
Gambling 97,168 98,492 +1.4 
Offenses against family and children 48,629 49,545 +1.9 
Driving under the influence of alcohol 182,232 193,399 +6.1 
Liquor laws 89,160 101,247 +13.6 
Drunkenness 1,311,593 1,309,034 —.2 
Disorderly conduct 373,027 363,131 —2.7 
Vagrance 121,912 114,974 —5.7 
All other offenses (except traffic) 327,080 337,499 +3.2 
Suspicion 58,898 64,280 +9.1 
Total 3,220,367 3,288,397 +2.1 


1o yn E 
Source: Uniform Crime Reports, 1964, p. 110. 


adults and middle-aged adults a much higher rate than the elderly. As one 
might expect, the crime rates of the lower class are a great deal higher than 
those of the middle class or upper class. And finally, certain ethnic and 
racial groups, such as Negroes, Italians, and Irish, presently have very high 
rates of crime while others, such as the Japanese, Chinese, and Jewish, have 
much lower rates. 

Without a doubt, the total volume of known crimes and arrests made in 
the United States is increasing yearly and at a much faster rate than popu- 
lation increases. On the surface these statistics would lead us to believe 
that there is actually more lawlessness now than at any time in the past. 
This may not be completely accurate when the current increase in the 
number of known crimes is viewed in the light of improved detection meth- 
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ods employed by police agencies, the redefinition of formerly quasi-legal 
behavior as illegal, greater dependence upon criminal law as a social con- 
trol technique, and similar factors that might help to explain the apparent 
increase.” We do know, however, that crimes go unreported and the official 
crime rate would go zooming upward were they to become part of the 
police record. 

Two important studies give some indication of the great amount of un- 
reported crime. In the first study, a questionnaire was administered to a 
sample of 1698 “law-abiding” persons, 1020 men and 678 women. They 
were asked if they ever committed any of 49 offenses deemed illegal by 
New York State law. Included in the list of offenses were items such as 
disorderly conduct, assault, robbery, illegal possession of firearms, bribery, 
fraud, tax evasion, extortion, and criminal libel. Men in the sample over 
the age of 16 admitted to having committed an average of 18 offenses. For 
the female members of the sample the average number of offenses was 11 
per person. In all, 64 percent of the men and 29 percent of the women ad- 
mitted to having committed at least one felony. 

In the second study," 337 nondelinquent college students were compared 
with 2049 juveniles charged with delinquency by the juvenile court. The 
nondelinquent college students were asked if they had ever committed any 
of 55 offenses with which the adjudicated delinquents had been charged. 
The students reported that they had averaged 17.6 offenses, and for almost 
every offense the percentage of college students who reported the offense 
was greater than the percentage of delinquents charged with the same 
offense.*? 

Although the methodological difficulties inherent in research of this type 
raise questions about the accuracy of resulting generalizations, these studies 
do indicate that the number of law violations actually committed is far in 
excess of the number officially known. What the actual difference is re- 
mains unknown. The important thing to remember is that the mere viola- 
tion of a law does not by itself make one a criminal. These studies suggest 
that while many people violate the criminal law, it is a relatively small 


proportion who do so repeatedly and come to be defined by themselves 
and others as criminals. 


SOME EXPLANATIONS OF CRIME 


Ever since Cesare Lombroso made the first scientific attempt to explain 
criminal behavior, scientists in many disciplines have evolved theories and 
conducted research designed to solve the mystery of this particular type of 
human behavior."* Much of the earliest work concentrated on the role of 
biological factors in criminality. In essence, these theories attempted to 
explain crime on the basis of heredity and physical constitution." It was 
felt that certain persons possess specific constitutional weaknesses that are 
inherited and which predispose the individual to criminal behavior. Indi- 
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viduals who are born with such characteristics cannot live a normal or 
law-abiding life because of their innate physical and mental deficiencies. 
The body-type approach, a variation of the biological approach, maintains 
that it is the individual’s general morphological structure and not specific 
physical characteristics which determines a predisposition to crime." 

Psychologists and psychiatrists have also made major contributions to the 
collection of etiological theories.’ Psychologists generally attempt to ex- 
plain crime by focusing on the relationship between criminal behavior and 
the intelligence of the offender or by probing into the criminal’s personality 
to determine his “unique” traits and needs. On the other hand, psychiatric 
approaches to crime are based on psychoanalytic theory and are similar to 
the psychiatric explanations of mental illness mentioned in the last chapter. 
Specifically, crime is viewed as the symptom of a deep emotional disorder 
or problem resulting from inner conflicts and guilt. 

The biological, psychological, and psychiatric approaches, at least in their 
most orthodox forms, place causal emphasis on the individual and individual 
characteristics, Factors external to the individual are de-emphasized if not 
completely disregarded. This is in sharp contrast to the sociological explana- 
tions of crime which place primary emphasis on those factors that are 
seen as the framework within which criminal behavior becomes meaningful. 
Sociological theories stress the importance of values and norms because, as 
Matza has indicated, “. . . values and norms serve as directives to action 
and that, despite the complexity involved in the emergence of beliefs, once 
presented they commit adherents to lines of actions.’ The traditional 
sociological frame of reference has seen the social deviate as a “normal” 
person who is pressured into deviancy because he is influenced by a “bad 
environment.” 

The breakdown of social organization and the resulting social disorgani- 
zation or anomie that characterizes many slum and transitional areas is 
thought to be fertile ground for the growth of norm-violating behavior. 
But, seeing crime as an expression of social disorganization does not explain 
how individuals come to take up law-violating behavior. One important 
criticism of the disorganization theory has focused upon its inability to 
explain differential responses to the problems of the social structure. It does 
not account for individuals who experience environmental pressures toward 
crime but who do not become criminal. Even in the most disorganized 
area, many, probably most, do not violate the law and conform reasonably 
well to the social norms. Hence, several attempts have been made to explain 
the process by which cirminal behavior is derived from general environ- 
mental conditions. One of the original and most important explanations of 
this sort has been offered by Edwin Sutherland.” 

Sutherland conceived of criminality as participation in a cultural tradition 
and as the result of association with representatives of that tradition. He 
believed that criminal behavior is learned just as any other type of behavior 
is learned and that it is learned through association and interaction with 
others who are already criminal. The person becomes criminal once he has 
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internalized the criminal skills and attitudes he has been exposed to in 
intimate, primary associations with law violators. Sutherland’s theory of 
“differential association” was originally stated in terms of nine principles: 


1. Criminal behavior is learned, not inherited. Therefore, an individual who 
commits an offense has to be trained in this kind of action. 

2. Criminal behavior is learned in interaction with other persons in a process 
of communication. 

3. The learning of criminal behavior occurs primarily within intimate, primary 
groups. Impersonal communication is unimportant in passing on such behavior. 

4. Learning criminal behavior includes not only specific techniques for vio- 
lating the law, but it also includes attitudes, motives, drives, and rationalizations 
for law violation. 

5. Learning criminal behavior also includes the division of legal codes into 
favorable (those that should be observed) and unfavorable (those that can be 
violated.) 

6. A person becomes criminal when he has internalized more definitions that 
are favorable to the violation of law than definitions that are unfavorable to the 
violation of law. Since a person assimilates the surrounding culture, criminal 
behavior implies contact with criminal patterns and little association with non- 
criminal patterns. 

T. Differential associations vary in priority, frequency, duration, and intensity. 
That is, associations vary in terms of when in life they occur, how often they 
occur, how long they occur, and the meaningfulness of the association to the 
individual. 

8. The process by which criminal patterns are learned is precisely the same as 
the process by which noncriminal patterns ‘are learned. It is the content of the 
learning and not the mechanisms by which it is learned that differs. 

9. Since both criminal and noncriminal behavior patterns are motivated by 
the same needs and values, criminal behavior cannot be explained by them. While 


the motivation for each type of behavior is the same, the expression of the mo- 
tivation differs. 


Sutherland used his theory of differential association to account for all 
types of crime, regardless of the social characteristics of the offender. All 
law violators were seen as reflecting the behavioral patterns of the groups 
with which they have prolonged and meaningful relations. If the behavioral 
patterns learned in association with others happened to be criminal, then 
the individual will become a criminal. Of course, there is much more oppor- 
tunity for the individual to have criminal associations in disorganized areas 
that have high crime and delinquency rates than in areas that are socially 
integrated and stable. 

Impressed with Sutherland’s theory of differential association and yet 
recognizing some of its shortcomings, Glaser attempted to establish a hypoth- 
esis that would answer some of the unsolved questions posed by this 
theory. Unlike Sutherland he used the personality factor as an essential 
causal element.” Glaser supplemented Sutherland’s theory by including 
“role-taking imagery” and refers to it as a differential identification process. 

Glaser believed that different persons identify with deviant elements to 
different degrees even though the amount of association is the same. Taken 
into account by Glaser’s theory is the effect of past identification, attitudes, 
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and other factors. Differential identification is less rigid than differential 
association since identification may shift with role and status changes dur- 
ing social interaction. 

Similarly, Cressey holds that the individual is motivated by previously 
conceived rationalizations that result from past interpersonal relationships.** 
When these rationalizations develop well, they give the individual justifica- 
tion and support for his behavior. If the individual sees himself to be sub- 
ject to a particular behavioral pattern, he will automatically perform this 
behavior. Hence, in his study of embezzlers, Cressey states: 


Trusted persons become trust violators when they conceive of themselves as hav- 
ing a financial problem which is nonsharable, are aware that this problem can be 
secretly resolved by violation of the position of financial trust, and are able to 
apply to their own conduct in that situation verbalizations which enable them to 
adjust their conceptions of themselves as users of the entrusted funds or prop- 


erty.?? 


A more recent attempt to combine individual and social factors to explain 
behavior has been made by Walter C. Reckless. Reckless’ “containment 
theory”? specifies an inner control system and an outer control system 
which are able or unable to work alone or together to handle the forces 
conducive to crime. The outer control system refers to the individual's 
social world, the external social structure designed to guide his behavior 
in a socially approved manner. Inner controls on the other hand consist 
mainly of self components which provide an internal buffer protecting 
against deviation. These two control systems should form a solid, united 
front against the adversities and pressures of the environment. 

In industrial societies external containment resides primarily in the family 
and other groups in which the individual participates. When the outer con- 
trols are adequate they will contain the individual and prevent deviation. 
When they are inadequate and structural supports cannot contain the indi- 
vidual, the inner control system must serve to hold the person in line. Its 
ability to do this is dependent upon the presence of either a good or poor 
self-concept. 

According to Reckless, the direction of socialization and the resulting 
good or bad concept of self are the chief factors responsible for a person’s 
insulation against deviancy or his involvement in unlawful behavior. This 
is especially true in those areas characterized by great social disorganiza- 
tion. Here the outer controls on one’s behavior are weak if they have not 
completely broken down and the direction of his actions will be dependent 
upon his self-image. Since the self-concept is a composite of the person’s 
interactive experience, his chances for developing a positive self-feeling are 
much less in a bad environment than they would be in an adequate social 
environment. 

Weaknesses in the two containing systems are not seen as “causes” of 
crime. The “causes” or contributing factors may be delinquent companions, 
lower-class status, unstable family life, or any other factor that has been sug- 
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gested. The containing systems serve as the individual's insulation or pro- 
tection against those forces that might influence him toward criminality. 
When these are weak the person is vulnerable and might succumb. When 
these are strong he is likely to remain law-abiding despite the environmental 
pressures. 

Although rules in the form of codified laws are the ballast of social order, 
they are often violated and society has long been concerned about such 
violations. As a result, great efforts have been made to determine the causes 
of crime, but, as yet, they are still not entirely known. To the sociologist, 
most crime is viewed as one of several behavioral alternatives that may 
result from the tensions produced by disorganizing social conditions such 
as slums, poverty, unemployment, delinquent companions, or unstable 
families. Through the processes of differential association or differential 
identification or lack of containment, some people choose the criminal alter- 
native as a way of reducing the situationally induced tensions. Preventing 
and controlling crime is largely a matter of influencing such choices and 
steering them in a nondeviant direction. 


WHAT CAN BE DONE? 


Crime preyention is something of a misnomer generally used to refer to 
juvenile delinquency-prevention programs, since there are few programs 
designed specifically to prevent adult crime. Instead, the emphasis is on 
correction and rehabilitation of the individual once he has broken the law 
and been convicted because the violator is now known and placed in a 
situation where he can be worked with regardless of his desire for “help.” 

In the first reading Jackson Toby examines the social control function of 
punishment which has been used since time immemorial as group response 
to norm deviation and more recently thought of as a preventive technique. 

He indicates that the fear of punishment does serve to control the behavior 
of some people. Others have developed internal control mechanisms 
through adequate socialization or for some reason do not fear the antici- 
pated punishment. In addition, “punishing” or “treating” criminal offenders 
serves to sustain the morale of conformists because, in either case, the offend- 
er has not gotten away with his misdeed and thereby is not a role model 
to be emulated. Punishment, then, has more significance for conformists 
than for deviants since it is Toby’s conclusion that as practiced today pun- 
ishment is an obstacle to truly rehabilitating the offender. 

In the second reading H. Ashley Weeks acquaints us with some of the 
history of treating criminals. He traces the development of punishment and 
the prison system from Beccaria and Bentham, the first to link rationally 
theories of crime causation with control measures, to the present, conclud- 
ing that punishment still remains the basic philosophy of correction. 
Although techniques are more humane and less brutal today, overcrowding, 
lack of a professional staff, untrained nonprofessionals, and limited budgets 
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mitigate against meaningful treatment. The large institution is also detri- 
mental to rehabilitation. However, Weeks does offer several examples of 
programs that are based on “modern conceptions of changing human be- 
havior” and he indicates that rehabilitation of offenders is not impossible 
under the right conditions. 

In the third reading Donald R. Cressey shows the theoretical basis for 
using criminals in the rehabilitation of other criminals. Combining the 
principles of differential association and symbolic interaction, the role of 
verbalizations in determining attitudes and consequent social behavior, he 
contends that criminal conduct will change only when the criminal avoids 
some verbalizations and acquires others. These processes occur most readily 
when “criminals become active members of intimate groups whose verbali- 
zations make all criminality as guilt-producing, shameful, repulsive, and 
impossible as, say, cannibalism.” Criminals who have rejected deviant atti- 
tudes and behaviors are uniquely able to help others in the rehabilitative 
process. When so doing, they are not only agents of change, but also the 
target of such change and commit themselves further to anticriminal ver- 
balizations. This approach to rehabilitation is the essence of most types of 
group therapy and is becoming increasingly useful in efforts to change 
social behavior. 

Lastly, Stanley P. Grupp describes a program which was originated in 
Wisconsin in 1913 but has only recently found greater acceptance and 
applicability. Work release means that prisoners are able to work at regular 
jobs outside of the prison during a portion of the day. Such programs are 
part of the recent move to de-emphasize the institution as a cure-all and 
to get inmates back into the community and functioning as quickly as pos- 
sible. Although most states that provide for work release extend it only 
to misdemenants, three states now include felons and it seems probable that 
this number will soon grow. As Grupp points out, the advantages of work 
release are numerous and it is certainly a positive alternative to the meaning- 
lessness of incarceration. 
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IS PUNISHMENT NECESSARY?* 


Jackson Toby 


Of 11 contemporary textbooks in crimi- 
nology written by sociologists, ten have 
one or more chapters devoted to the 
punishment of offenders.’ All ten include 
a history of methods of punishment in 
Western society and, more specifically, a 
discussion of capital punishment. Seven 
discuss punishment in pre-literate socie- 
ties. Seven include theoretical or philo- 
sophical discussions of the “justification” 
of punishment—usually in terms of “retri- 
bution,” “deterrence,” and “reformation.” 
These theoretical analyses are at least as 
much indebted to law and philosophy as 
to sociology. Thus, in considering the 
basis for punishment, three textbooks 
refer both to Jeremy Bentham and to 
Emile Durkheim; three textbooks refer to 
Bentham but not to Durkheim; and one 
textbook refers to Durkheim but not to 
Bentham. Several textbook writers ex- 
press their opposition to punishment, 


® This article is a revised version of a paper 
presented to the 1959 meeting of the Eastern 
Sociological Society. 


*Barnes & Teeters, New Horizons in Crimi- 
nology (3d ed. 1959); Caldwell, Criminology 
(1956); Cavan, Criminology (1955); Elliot, 
Crime in Modern Society (1952); Korn & 
McCorkle, Criminology and Penology (1959); 
Reckless, The Crime Problem (2d ed. 1955); 
Sutherland & Cressey, Principles of Criminology 
(5th ed. 1955); Taft, Criminology (3d ed. 
1956); Tappan, Crime, Justice and Correction 
(1960); von Hentig, Crime: Causes and Con- 
ditions (1947); Wood & Waite, Crime and Its 
Treatment (1941). 


especially to cruel punishment. This 
opposition is alleged to be based on an 
incompatibility of punishment with scien- 
tific considerations. The following quota- 
tion is a case in point: 


We still punish primarily for vengeance, or 
to deter, or in the interest of a ‘just’ balance 
of accounts between ‘deliberate’ evildoers 
on the one hand and an injured and enraged 
society on the other. We do not yet gen- 
erally punish or treat as scientific criminolo- 
gy would imply, namely, in order to change 
antisocial attitudes into social attitudes.? 


Most of the textbook writers note with 
satisfaction that “the trend in modern 
countries has been toward humanizing 
punishment and toward the reduction of 
brutalities.”* They point to the decreased 
use of capital punishment, the introduc- 
tion of amenities into the modern prison 
by enlightened penology, and the increas- 
ing emphasis on nonpunitive and in- 
dividualized methods of dealing with 
offenders, e.g., probation, parole, psycho- 
therapy. In short, students reading these 
textbooks might infer that punishment is 
a vestigial carry-over of a barbaric past 
and will disappear as humanitarianism 
and rationality spread. Let us examine 
this inference in terms of the motives 
underlying punishment and the neces- 
sities of social control. 


2 Taft, op. cit. supra note 1, at 359. 
3 Reckless, op. cit. supra note 1, at 450. 
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THE URGE TO PUNISH 


Many crimes have identifiable victims. 
In the case of crimes against the person, 
physical or psychic injuries have been 
visited upon the victim. In the case of 
crimes against property, someone's prop- 
erty has been stolen or destroyed. In 
pressing charges against the offender, the 
victim may express hostility against the 
person who injured him in a socially ac- 
ceptable way. Those who identify with 
the victim—not only his friends and 
family but those who can imagine the 
same injury being done to them—may 
join with him in clamoring for the punish- 
ment of the offender. If, as has been 
argued, the norm of reciprocity is funda- 
mental to human interaction, this hostility 
of the victim constituency toward offend- 
ers is an obstacle to the elimination of 
punishment from social life.t Of course, 
the size of the group constituted by vic- 
tims and those who identify with victims 
may be small. Empirical study would 
probably show that it varies by offense. 
Thus, it is possible that nearly everyone 
identifies with the victim of a murderer 
but relatively few people with the victim 
of a blackmailer. The greater the size of 
the victim constituency, the greater the 
opposition to a non-punitive reaction to 
the offender. 

It would be interesting indeed to 
measure the size and the composition of 
the victim constituencies for various 
crimes. Take rape as an illustration, Since 
the victims of rape are females, we might 
hypothesize that women would express 
greater punitiveness toward rapists than 
men and that degrees of hostility would 
correspond to real or imaginary exposure 


4Gouldner, The Norm of Reciprocity: A Pre- 
liminary Statement, 25 Am. Soc. Rev. 161 
(1960). 


to rape. Thus, pretty young girls might 
express more punitiveness toward rapists 
than homely women. Among males, we 
might predict that greater punitiveness 
would be expressed by those with more 
reason to identify with the victims. Thus, 
males having sisters or daughters in the 
late teens or early twenties might express 
more punitiyeness toward rapists than 
males lacking vulnerable “hostages to 
fortune.” 

Such a study might throw considerable 
light on the wellsprings of punitive 
motivation, particularly if victimization 
reactions were distinguished from other 
reasons for punitiveness. One way to ex- 
plore such motivation would be to ask 
the same respondents to express their 
punitive predispositions toward offenses 
which do not involve victims at all, e.g. 
gambling, or which involve victims of a 
quite different kind. Thus, rape might be 
balanced by an offense the victims of 
which are largely male. Survey research 
of this type is capable of ascertaining the 
opposition to milder penalties for various 
offenses, It would incidentally throw light 
on the comparatively gentle societal reac- 
tion to white-collar crime. Perhaps the 
explanation lies in the difficulty of identi- 
fying with the victims of patent infringe- 
ment or watered hams.° 


THE SOCIAL CONTROL FUNCTIONS 
OF PUNISHMENT 


Conformists who identify with the 
victim are motivated to punish the offend- 
er out of some combination of rage and 
fear, Conformists who identify with the 
offender, albeit unconsciously, may wish 
to punish him for quite different reasons: 


5In this connection, it is well to recall that 
there is less reluctance to steal from corpora- 
tions than from humans. See A. W. Jones, Lifes 
Liberty, and Property (1941). 


Whatever the basis for the motivation to 
punish, the existence of punitive reactions 
to deviance is an obstacle to the abolition 
to punishment. However, it is by no 
means the sole obstacle. Even though a 
negligible segment of society felt punitive 
toward offenders, it might still not be 
feasible to eliminate punishment if the 
social control of deviance depended on it. 
Let us consider, therefore, the conse- 
quences of punishing offenders for (a) 
preventing crime, (b) sustaining the 
morale of conformists, and (c) rehabili- 
tating offenders. 


Punishment as a Means 
of Crime Prevention 


Durkheim defined punishment as an act 
of vengeance. “What we avenge, what 
the criminal expiates, is the outrage to 
morality.”* But why is vengeance neces- 
sary? Not because of the need to deter 
the bulk of the population from doing 
likewise. The socialization process pre- 
vents most deviant behavior. Those who 
have introjected the moral norms of their 
society cannot commit crimes because 
their self-concepts will not permit them 
to do so. Only the unsocialized (and 
therefore amoral) individual fits the 
model of classical criminology and is 
deterred from expressing deviant im- 
pulses by a nice calculation of pleasures 
and punishments.’ Other things being 
equal, the anticipation of punishment 
would seem to have more deterrent value 
for inadequately socialized members of 
the group. It is difficult to investigate this 
proposition empirically because other 
motivationally relevant factors are usual- 
ly varying simultaneously, e.g., the situa- 
tional temptations confronting various 


° Durkheim, The Division of Labor in Society 
89 (1947). 

"Parsons, The Structure of Social Action 402- 
03 (1939). 
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individuals, their optimism about the 
chances of escaping detection, and the 
differential impact of the same punish- 
ment on individuals of different status.* 
Clearly, though, the deterrent effect of 
anticipated punishments is a complex 
empirical problem, and Durkheim was not 
interested in it. Feeling as he did that 
some crime is normal in every society, he 
apparently decided that the crime preven- 
tion function of punishment is not crucial. 
He pointed out that minute gradation in 
punishment would not be necessary if 
punishment were simply a means of 
deterring the potential offender (crime 
prevention). “Robbers are as strongly in- 
clined to rob as murderers are to murder; 
the resistance offered by the former is not 
less than that of the latter, and con- 
sequently, to control it, we would have 
recourse to the same means.”* Durkheim 
was factually correct; the offenses pun- 
ished most severely are not necessarily 
the ones which present the greatest prob- 
lem of social defense. Thus, quantitative- 
ly speaking, murder is an unimportant 
cause of death; in the United States it 
claims only half as many lives annually as 
does suicide and only one-fifth the toll 
of automobile accidents. Furthermore, 
criminologists have been unable to dem- 
onstrate a relationship between the 
murder rate of a community and its use 
or lack of use of capital punishment. 

Most contemporary sociologists would 
agree with Durkheim that the anticipa- 
tion of punishment is not the first line of 
defense against crime. The socialization 
process keeps most people law abiding, 
not the police—if for no other reason than 
the police are not able to catch every 


* Toby, Social Disorganization and Stake in 
Conformity: Complementary Factors in the 
Predatory Behavior of Young Hoodlums, 48 J. 
Crim. L., C. & P.S. 12 (1957). 

* Op. cit. supra note 6, at 88. 
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offender. This does not mean, however, 
that the police could be disbanded, Dur- 
ing World War II, the Nazis deported 
all of Denmark’s police force, thus pro- 
viding a natural experiment testing the 
deterrent efficacy of formal sanctions.’° 
Crime increased greatly, Even though 
punishment is uncertain, especially under 
contemporary urban conditions, the possi- 
bility of punishment keeps some con- 
formists law-abiding. The empirical ques- 
tion is: How many conformists would 
become deviants if they did not fear 
punishment? 


Punishment as a Means of Sustaining 
the Morale of Conformists 


Durkheim considered punishment in- 
dispensable as a means of containing the 
demoralizing consequences of the crimes 
that could not be prevented. Punishment 
was not for Durkheim mere vindictive- 
ness. Without punishment Durkheim 
anticipated the demoralization of “up- 
right people” in the face of defiance of 
the collective conscience. He believed 
that unpunished deviance tends to de- 
moralize the conformist and therefore he 
talked about punishment as a means of 
repairing “the wounds made upon col- 
lective sentiments.” Durkheim was not 
entirely clear; he expressed his ideas in 
metaphorical language. Nonetheless, we 
can identify the hypothesis that the pun- 
ishment of offenders promotes the 
solidarity of conformists. 

Durkheim anticipated psychoanalytic 
thinking as the following reformulation 
of his argument shows: One who resists 
the temptation to do what the group pro- 
hibits, to drive his car at 80 miles per 


” Trolle, “Syv Måneder uten politi” (“Seven 
Months Without Police”) (Copenhagen, 1945), 
quoted in Christie, Scandinavian Criminology, 
31 Sociological Inquiry 101 (1961). 

“ Durkheim, op. cit. supra note 6, at 108. 


hour, to beat up an enemy, to take what 
he wants without paying for it, would 
like to feel that these self-imposed abne- 
gations have some meaning. When he 
sees others defy rules without untoward 
consequences, he needs some reassurance 
that his sacrifices were made in a good 
cause. If “the good die young and the 
wicked flourish as the green bay tree,” 
the moral scruples which enable con- 
formists to restrain their own deviant in- 
clinations lack social validation. The 
social significance of punishing offenders 
is that deviance is thereby defined as un- 
successful in the eyes of conformists, thus 
making the inhibition or repression of 
their own deviant impulses seem worth- 
while. Righteous indignation is collective- 
ly sanctioned reaction formation. The 
law-abiding person who unconsciously 
resents restraining his desire to steal and 
murder has an opportunity, by identify- 
ing with the police and the courts, to 
affect the precarious balance within his 
own personality between internal controls 
and the temptation to deviate. A bizarre 
example of this psychological mechanism 
is the man who seeks out homosexuals 
and beats them up mercilessly. Such 
pathological hostility toward homo- 
sexuals is due to the sadist’s anxiety over 
his own sex-role identification. By “pun- 
ishing” the homosexual, he denies the 
latent homosexuality in his own psyche. 
No doubt, some of the persons involved 
in the administration of punishment are 
sadistically motivated. But Durkheim 
hypothesized that the psychic equilibrium 
of the ordinary member of the group may 
be threatened by violation of norms; 
Durkheim was not concerned about psy- 
chopathological punitiveness. 

Whatever the practical difficulties, 
Durkheim’s hypothesis is, in principle, 
testable. It should be possible to estimate 
the demoralizing impact of mnoncon- 


formity on conformists, Clearly, though, 
this is no simple matter. The extent of 
demoralization resulting from the failure 
to punish may vary with type of crime. 
The unpunished traffic violator may cause 
more demoralization than the unpunished 
exhibitionist—depending on whether or 
not outwardly conforming members of 
society are more tempted to exceed the 
speed limit than to expose themselves. 
The extent of demoralization may also 
vary with position in the social structure 
occupied by the conformist. Thus, Ranulf 
suggested that the middle class was 
especially vulnerable: 


[T]he disinterested tendency to inflict pun- 
ishment is a distinctive characteristic of the 
lower middle class, that is, of a social class 
living under conditions which force its mem- 
bers to an extraordinarily high degree of 
self-restraint and subject them to much 
frustration of natural desires. If a psycho- 
logical interpretation is to be put on this 
correlation of facts, it can hardly be to any 
other effect than that moral indignation is 
a kind of resentment caused by the repres- 
sion of instincts.1? 


Once the facts on the rate and the 
incidence of moral indignation are 
known, it will become possible to deter- 
mine whether something must be done 
to the offender in order to prevent the 
demoralization of conformists. Suppose 
that research revealed that a very large 
proportion of conformists react with 
moral indignation to most violations of 
the criminal laws. Does this imply that 
punishment is a functional necessity? 
Durkheim apparently thought so, but he 
might have been less dogmatic in his 
approach to punishment had he specified 
the functional problem more clearly: 
making the nonconformist unattractive 


* Ranulf, Moral Indignation and Middle-Class 
Psychology 198 (Copenhagen, 1938). 
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as a role model, If the norm violation can 
be defined as unenviable through some 
other process than by inflicting suffering 
upon him, punishment is not required by 
the exigencies of social control. 

Punishment can be discussed on three 
distinct levels: (a) in terms of the moti- 
vations of the societal agents administer- 
ing it, (b) in terms of the definition of the 
situation on the part of the person being 
punished, and (c) in terms of its impact 
on conformists. At this point I am chiefly 
concerned with the third level, the im- 
pact on conformists. Note that punish- 
ment of offenders sustains the morale of 
conformists only under certain conditions. 
The first has already been discussed, 
namely that conformists unconsciously 
wish to violate the rules themselves. The 
second is that conformists implicitly as- 
sume that the nonconformity is a result of 
deliberate defiance of society’s norms. 
For some conformists, this second condi- 
tion is not met. Under the guidance of 
psychiatric thinking, some conformists 
assume that norm violation is the result 
of illness rather than wickedness.'* For 
such conformists, punishment of the 
offender does not contribute to their 
morale, Since they assume that the non- 
conformity is an involuntary symptom of 
a disordered personality, the offender is 
automatically unenviable because illness 
is (by definition) undesirable. Of course, 
it is an empirical question as to the rela- 
tive proportions of the conforming mem- 
bers of society who make the “wicked” 
or the “sick” assumption about the moti- 
vation of the offender, but this can be 
discovered by investigation. 


"Talcott Parsons has repeatedly suggested 
the analogy between illness and criminality. 
See also Aubert & Messinger, The C riminal and 
the Sick, 1 Inquiry 137 (1958), and Wootton, 
Social Science and Social Pathology 203-67 
(1959). 
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In Western industrial societies, there is 
increasing tendency to call contemporary 
methods of dealing with offenders “treat- 
ment” rather than “punishment.” Perhaps 
this means that increasing proportions of 
the population are willing to accept the 
“sick” theory of nonconformity. Note, 
however, that the emphasis on “treat- 
ment” may be more a matter of symbolism 
than of substance. Although the definition 
of the situation as treatment rather than 
punishment tends to be humanizing— 
both to the offender and to the persons 
who must deal with him—there are still 
kind guards and cruel nurses, Further- 
more, it would be an error to suppose that 
punishment is invariably experienced as 
painful by the criminal whereas treatment 
is always experienced as pleasant by the 
psychopathological offender. Some gang 
delinquents consider a reformatory sen- 
tence an opportunity to renew old 
acquaintances and to learn new delin- 
quent skills; they resist fiercely the de- 
grading suggestion that they need the 
services of the “nut doctor.” Some mental 
patients are terrified by shock treatment 
and embarrased by group therapy, 

What then is the significance of the 
increasing emphasis on “treatment”? 
Why call an institution for the criminally 
insane a “hospital” although it bears a 
closer resemblance to a prison than to a 
hospital for the physically ill? In my 
opinion, the increased emphasis on treat- 
ment in penological thinking and practice 
reflects the existence of a large group of 
conformists who are undecided as be- 
tween the “wicked” and the “sick” 
theories of nonconformity, When they 
observe that the offender is placed in 
“treatment,” their provisional diagnosis of 
illness is confirmed, and therefore they 
do not feel that he has “gotten away with 
it.” Note that “treatment” has the capacity 
to make the offender unenviable to con- 


formists whether or not it is effective in 
rehabilitating him and whether or not he 
experiences it as pleasant. Those old- 
fashioned conformists who are not per- 
suaded by official diagnoses of illness 
will not be satisfied by “treatment”; they 
will prefer to see an attempt made to visit 
physical suffering or mental anguish on 
the offender. For them, punishment is 
necessary to prevent demoralization. 


Punishment as a Means 
of Reforming the Offender 


Rehabilitation of offenders swells the 
number of conformists and therefore is 
regarded both by humanitarians and by 
scientifically minded penologists as more 
constructive than punishment. Most of the 
arguments against imprisonment and 
other forms of punishment in the correc- 
tional literature boil down to the asser- 
tion that punishment is incompatible with 
rehabilitation, The high rate of recidivism 
for prisons and reformatories is cited as 
evidence of the irrationality of punish- 
ment."! What sense is there in subjecting 
offenders to the frustrations of incarcera- 
tion? If rehabilitative programs are 
designed to help the offender cope with 
frustrations in his life situation, which 
presumably were responsible for his non- 
conformity, imprisoning him hardly 
seems a good way to begin. To generalize 
the argument, the status degradation 
inherent in punishment makes it more 
difficult to induce the offender to play a 
legitimate role instead of a nonconform- 
ing one. Whatever the offender's original 
motivations for nonconformity, punish- 
ment adds to them by neutralizing his 
fear of losing the respect of the commu- 
nity; he has already lost it. 

Plausible though this argument is, em- 


“ Vold, Does the Prison Reform? 293 Annals 
42 (1954), 


pirical research has not yet verified it. 
The superior rehabilitative efficacy of 
“enlightened” prisons is a humanitarian 
assumption, but brutal correctional sys- 
tems have, so far as is known, comparable 
recidivism rates to “enlightened” systems. 
True, the recidivism rate of offenders who 
are fined or placed on probation is less 
than the recidivism rate of offenders who 
are incarcerated, but this comparison is 
not merely one of varying degrees of 
punishment. Presumably, more severe 
punishment is meted out to criminals who 
are more deeply committed to a deviant 
way of life, Until it is demonstrated that 
the recidivism rates of strictly comparable 
populations of deviants differ depending 
on the degree of punitiveness with which 
they are treated, the empirical incompati- 
bility of punishment and rehabilitation 
will remain an open question, 

Even on theoretical grounds, however, 
the incompatibility of punishment and 
rehabilitation can be questioned once it 
is recognized that one may precede the 
other, Perhaps, as Lloyd McCorkle and 
Richard Korn think, some types of devi- 
ants become willing to change only if the 
bankruptcy of their way of life is con- 
clusively demonstrated to them.** On this 
assumption, punishment may be a neces- 
sary preliminary to a rehabilitative pro- 
gram in much the same way that shock 
treatment makes certain types of psy- 
chotics accessible to psychotherapy. 

It seems to me that the compatibility 
of punishment and rehabilitation could be 
clarified (although not settled) if it were 
considered from the point of view of the 
meaning of punishment to the offender. 
Those offenders who regard punishment 
as a deserved deprivation resulting from 
their own misbehavior are qualitatively 
different from offenders who regard 


3 McCorkle & Korn, Resocialization Within 
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punishment as a misfortune bearing no 
relationship to morality. Thus, a child 
who is spanked by his father and the 
member of a bopping gang who is jailed 
for carrying concealed weapons are both 
“punished.” But one accepts the depriva- 
tion as legitimate, and the other bows 
before superior force. I would hypothe- 
size that punishment has rehabilitative 
significance only for the former. If this 
is so, correctional officials must convince 
the prisoner that his punishment is just 
before they can motivate him to change. 
This is no simple task. It is difficult for 
several reasons: 

1. It is obvious to convicted offenders, 
if not to correctional officials, that some 
so-called “criminals” are being punished 
disproportionately for trifling offenses 
whereas some predatory business men 
and politicians enjoy prosperity and free- 
dom. To deny that injustices occur con- 
firms the cynical in their belief that “Jegit- 
imate” people are not only as predatory 
as criminals but hypocritical to boot. 
When correctional officials act as though 
there were no intermediate position be- 
tween asserting that perfect justice char- 
acterizes our society and that it is a 
jungle, they make it more difficult to per- 
suade persons undergoing punishment 
that the best approximation of justice is 
available that imperfect human beings 
can manage.*® 

9, Of course, the more cases of in- 
justice known to offenders, the harder it 
is to argue that the contemporary approx- 
imation of justice is the best that can be 
managed. It is difficult to persuade Negro 
inmates that their incarceration has moral 
significance if their life experience has 
demonstrated to them that the police and 


% See the interesting discussions of human 
fallibility in the works of Reinhold Neibuhr— 
e.g, The Children of Light and the Children 
of Darkness (1950). 
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the courts are less scrupulous of their 
rights than of the rights of white persons. 
It is difficult to persuade an indigent in- 
mate that his incarceration has moral 
significance if his poverty resulted in in- 
adequate legal representation.** 

3. Finally, the major form of punish- 
ment for serious offenders (imprison- 
ment) tends to generate a contraculture 
which denies that justice has anything to 
do with legal penalties.’ That is to say, 
it is too costly to confine large numbers of 
people in isolation from one another, yet 
congregate confinement results in the 
mutual reinforcement of self-justifica- 
tions. Even those who enter prison feel- 
ing contrite are influenced by the self- 
righteous inmate climate; this may be 
part of the reason recidivism rates rise 
with each successive commitment. ° 

In view of the foregoing considerations, 
I hypothesize that punishment—as it is 
now practiced in Western societies—is 
usually an obstacle to rehabilitation. Some 
exceptions to this generalization should 
be noted. A few small treatment institu- 
tions have not only prevented the devel- 
opment of a self-righteous contraculture 
but have managed to establish an inmate 
climate supportive of changed values.?° 
In such institutions punishment has re- 
habilitative significance for the same 
reason it has educational significance in 
the normal family: it is legitimate. 

To sum up: The social control func- 
tions of punishment include crime pre- 
vention, sustaining the morale of the 
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conformists, and the rehabilitation of 
offenders. All of the empirical evidence is 
not in, but it is quite possible that punish- 
ment contributes to some of these and 
interferes with others, Suppose, for ex- 
ample, that punishment is necessary for 
crime prevention and to maintain the 
morale of conformists but is generally an 
obstacle to the rehabilitation of offenders. 
Since the proportion of deviants is small 
in any viable system as compared with 
the proportion of conformists, the failure 
to rehabilitate them will not jeopardize 
the social order. Therefore, under these 
assumptions, sociological counsel would 
favor the continued employment of 
punishment. 


CONCLUSION 


A member of a social system who 
violates its cherished rules threatens the 
stability of that system. Conformists who 
identify with the victim are motivated to 
punish the criminal in order to feel safe. 
Conformists who unconsciously identify 
with the criminal fear their own ambiy- 
alence. If norm violation is defined by 
conformists as willful, visiting upon the 
offender some injury or degradation will 
make him unenviable. If his behavior is 
defined by conformists as a symptom of 
pathology they are delighted not to share, 
putting him into treatment validates their 
diagnosis of undesirable illness, Whether 
he is “punished” or “treated,” however, 
the disruptive consequence of his devi- 
ance is contained. Thus, from the view- 
point of social control, the alternative out- 
comes of the punishment or treatment 
processes, rehabilitation or recidivism, 
are less important than the deviant's 
neutralization as a possible role model. 
Whether punishment is or is not neces- 
sary rests ultimately on empirical ques- 
tions: (1) the extent to which identifica- 
tion with the victim occurs, (2) the extent 
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to which nonconformity is prevented by 
the anticipation of punishment, (3) what 
the consequences are for the morale of 
conformists of punishing the deviant or 
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From the days of Hammurabi (ca. 1955— 
1913 B.C.) to the present we know pretty 
well how man has regarded and treated 
deviant behavior. We can infer from 
Hammurabi’s code as well as from other 
early writings that treatment of deviant 
behavior (there was no distinction during 
those carly days between mental aberra- 
tion of one kind or another and delinquent 
or criminal behavior as it is defined to- 
day) was then essentially revengeful— 
“an eye for an eye, a tooth for a tooth.” 
If a person slandered another, his tongue 
was cut out; if he took what did not be- 
long to him, his fingers or hands were 
removed; if he killed, he was killed in 
turn, A large number of specific offenses 
were enumerated with specific punish- 
ments to go with them, and not only was 
the offender subject to punishment, but 
if he was not caught or available for 
punishment other members of his family 
could be punished in his stead. 
Concurrent with such thinking was the 
belief that aberrant behavior was the 
work of the devil or evil spirits. Among 
many different peoples even ordinary ill- 
nesses were attributed to evil spirits, and 
the way to change or cure the behavior 
was to exorcise these evil spirits which 
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of treating his imputed pathology, and 
(4) the compatibility between punish- 
ment and rehabilitation. 
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were in possession, Christ cast out demons 
into swine and they were so affected that 
they ran into a river and were drowned. 
Even as late as the nineteenth century 
an indictment used by judges in the Eng- 
lish courts not only accused the defendant 
of violating the law, but also of “being 
prompted and instigated by the devil and 
not having the fear of God before his 
eyes.” And about the time of the War 
between the States, the North Carolina 
Supreme Court declared: “To know the 
right and still the wrong pursue proceeds 
from a perverse will brought about by 
the seduction of the evil one.”* 

It was not until relatively modern 
times that more rational and philosophical 
theories of crime causation, and controls 
resulting from such theoretical ideas, were 
developed. Cesare Beccaria in 1764 is 
credited with the first application of a 
theory of crime causation to punishment. 
Beccaria believed in a hedonistic phi- 
losophy, that man acted solely on a 
pleasure-pain principle. From this prem- 
ise he argued that in order to control 
crime it was necessary to devise a system 


1H. Shepard. Journal of Criminal Law and 
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of punishment which would inflict at 
least a little more pain to an individual 
who committed a delinquent or criminal 
act than the pleasure he derived from 
committing the act. According to Bec- 
caria, the exact punishment for each 
criminal act should be made known to 
all; and each person, regardless of age, 
wealth, social status, circumstances, 
sanity, or whatnot should receive the 
same punishment for the same crime. 

Jeremy Bentham, in England, accept- 
ing the hedonistic philosophy, applied 
the theory to recommended legislation.’ 
From England Beccaria’s ideas, modified 
and elucidated by Bentham, spread to 
other European countries and to America, 
Although there has been some modifica- 
tion of the absolute equality of punish- 
ment, particularly as applied to children 
and “lunatics” because such persons were 
incapable of calculating pleasures and 
pains intelligently, and some small 
amount of judicial discretion so far as 
the penalties were concerned, the ideas 
of Beccaria and Bentham became the 
prevailing body of criminal law and have 
persisted to the present. 

Even though the psychology under- 
lying the theories is now generally ques- 
tioned, the ideas are still applied almost 
automatically. When a particularly 
heinous offense is publicized there is an 
immediate demand to stiffen the penalty, 
as though this action would curtail similar 
offenses, Actually there has been no evi- 
dence that increased penalties of any kind 
have acted as deterrents of criminal or 
delinquent behavior. It is difficult to un- 
derstand why there is still so much faith 
in this kind of simple expedient when 
there seems to be increasing evidence 
that very little, if any, relationship exists 


*Jeremy Bentham. An Introduction to the 
Principles of Morals and Legislation, London, 
Pickering, 1823, 


between the number and nature of of- 
fenses committed and the severity of the 
punishment meted out. In fact, there ap- 
pears to be evidence to the contrary. 
There is a positive relationship between 
the length of time a person stays in a 
custodial facility and the rate of recidi- 
vism. The longer the institutional stay the 
greater the chance of failure on parole or 
the greater the chance of a new offense 
with a return to the same or a different 
institution. 

A striking example of this is the aboli- 
tion of capital punishment for relatively 
minor offenses. No one argues that a per- 
son should be hanged for stealing a loaf 
of bread as was once the case in England. 
In fact, one hears more arguments against 
capital punishment than for it regardless 
of the enormity of the offense. 

The more that is learned about human 
behavior the greater the evidence that 
all behavior, whether law-abiding or the 
opposite, results from what happens in 
the course of the socialization of the in- 
dividual. If a child has love, understand- 
ing, good adult figures to identify with 
and emulate, he will usually grow into 
adulthood as a law-abiding citizen, 
whereas the reverse is likely when these 
elements are lacking. This is not to say, 
of course, that this is a simple one-to-one 
relationship. Behavior of any kind, at any 
one time, is the complex resultant of a 
multiplicity of interrelated factors, but 
the basic ingredients of socialization must 
be present. Much of the law enforcement 
machinery, in the long run, serves tO 
hinder the socialization process. 

Let us examine some of the historical 
theories and ideas underlying the cor- 
rectional system as it has developed and 
exists at present. One of the earliest prison 
systems which was founded on a phi- 
losophy of reform, or at least attempted 
rehabilitation, was the so-called Pennsyl- 
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vania system, brought about by demands 
by the Quakers for reform. This system 
held the belief that more than simple 
confinement or punishment must take 
place if an individual was to return to 
society at the expiration of his sentence 
as a law-abiding citizen. The Quakers, 
being a religious sect, believed that a 
man who was arrested, tried, and sen- 
tenced must realize that he had done 
wrong and must want to be better. Their 
way to assure his betterment was for 
him to be penitent. They therefore recom- 
mended and established between 1791 
and 1801 in the Walnut Street Jail, Phila- 
delphia, solitary cells where hardened 
inmates were incarcerated and remained 
alone to meditate and be penitent over 
their sins and wrong-doing. Although 
there were some other long-term prisons 
before this, such as the Maison de Force 
in Ghent and the Hospice of Saint 
Michael in Rome, Harry Elmer Barnes 
credits the Walnut Street Jail as being the 
“practical birth place” of the prison sys- 
tem, not only in the United States but 
throughout the world. There seems to be 
no doubt that it was the first institution 
to which the name “penitentiary” could 
be applied. 

About the same time as the Quakers 
were creating their reforms, New York 
established a new prison at Auburn, 
where solitary cells were built for the old- 
est and most hardened criminals as a 
test of the Pennsylvania system. It was 
a dismal failure. Some Frenchmen, ob- 
serving this test at first hand, condemned 
it outright as conducive to depression and 
insanity and endangering life. 

As the result of the test at Auburn, 
prison policies were modified and in- 
mates, although still confined in solitary 
cells at night, were allowed to work to- 
gether and eat together though they were 
not allowed to communicate with one 
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another. This latter system prevailed and 
became the dominant system in the 
United States until recently. Now, possi- 
bly because of overcrowding and newer 
theories, solitary confinement has been 
abandoned except as further punishment 
for some drastic violation of prison rules 
and regulations. 

Late in the nineteenth century another 
innovation in the “treatment” of offenders 
had world-wide ramifications. The State 
of New York established a new institu- 
tion for adolescent and young adult of- 
fenders up to the age of 30, It was a 
graded system. Each inmate, on admis- 
sion, was placed in second grade. If he 
behaved and gave no trouble for six 
months, he graduated to first grade. After 
another six months in this grade without 
trouble, he became eligible for parole. 
If, at any time during his stay, there 
was misconduct he was placed in a third 
grade in which he had to demonstrate 
“good behavior” for a month before being 
returned to second grade and then again 
to first after the required lapse of time. 
In addition to the grade system, the El- 
mira Reformatory emphasized physical 
training, military training, schooling, and 
training for a trade. For the first time the 
length of stay became a function of an 
observable reformation, at least accord- 
ing to prison keepers and supervisors. 
Along with such reform went the indeter- 
minate sentence and parole, so that those 
who made the grade got out earlier. Un- 
questionably, as the system developed, 
some inmates learned to “do time” and 
“keep their noses clean,” and so got out 
quicker than others, without any funda- 
mental change in their behavior or ref- 
ormation of their characters, Nonethe- 
less, ideally it was a step forward and 
influenced the establishment of the 
Borstal System in England where Sir 
Evelyn Ruggles-Brice during 1897 set 
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apart a specialized institution at Borstal 
prison modeled after that at Elmira. 

Reformatories and industrial or voca- 
tional schools for even younger offenders 
were established subsequently as the 
Juvenile Court idea expanded and need 
developed for some kind of institution 
to confine those who most needed “help” 
from the state. Many juvenile facilities, 
reformatories and prisons have put work 
programs into effect. The work was 
rationalized as training for outside voca- 
tions, but no one, so far as is known, ever 
tried to ascertain how many entered or 
even tried to get jobs similar to those they 
had engaged in while in the facility. For 

example, almost every state industrial 
school has a farm on which a high pro- 
portion of the boys work, despite the fact 
that most inmates are from urban environ- 
ments and return to such communities 
upon discharge. 

Although some changes have taken 
place over the years, which have made 
the punishment of offenders more hu- 
mane and less brutal, the fact remains 
that for most adults and juveniles incar- 
cerated in institutions there is no real 
program of treatment or understanding 
of the behavioral manifestations which 
brought them before the courts and into 
the various kinds of institutions. Punish- 
ment for wrongdoing still remains the 
basic philosophy with an almost blind 
faith that enough punishment will remold 
behavior, and because of fear of more 
punishment inmates will subsequently 
refrain from criminal and delinquent 
acts, But most institutions for juvenile 
delinquents and adult criminals show 
high recidivist rates. 

We should not, however, be too quick 
to condemn those who manage our cor- 
rectional institutions, In some ways their 
tasks have become almost impossible. In- 
stitutions have grown ever more crowded 


until today practically all of them are 
housing many more persons than they 
were built to accommodate. It is no 
wonder that many institutional workers 
ask resignedly, “What can we do? How 
can we carry on any treatment program 
under such conditions?” Treatment im- 
plies knowledge of the individual, and to 
get such knowledge there must be ade- 
quate professional staff. Then training or 
retraining of many non-professional work- 
ers is necessary so that they will be capa- 
ble of carrying out a therapeutic program 
for the individual once knowledge of his 
needs is gained, and all this must be done 
within limited budgets. 

What can we say to these persons? 
What can we do? Is there any hope? In 
very recent years there have been a few 
experiments which offer much promise. 
There have also been a number of studies 
which seem to indicate that perhaps we 
should begin to move in a different direc- 
tion, First, it seems clear that a great 
many persons now housed in the larger 
maximum security institutions do not 
need to be kept in such places at all. It 
has been estimated by Robert D. Barnes, 
the famous Senior Architect of the Fed- 
eral Bureau of Prisons, that only one- 
third of the prisoner population in state 
penal and correctional institutions need 
maximum security facilities, and only a 
small proportion of these would need to 
be confined in an inside cell in a walled 
institution. 

Philosophically it can be argued that 
the more we confine individuals the less 
likely they are to make a go of it when 
they are released to take their places once 
again in society. Any large institution 
requires regimentation. Once an offender 
enters a large institution he loses most 
of his individual responsibility. Instead 
of building personal responsibility the 
institution removes it, The individual has 
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no choices. He rises when a bell rings, 
he goes to the bathroom and to eat when 
other bells ring, he eats what is put on a 
tray, he goes to work at another bell and 
he does what he is told. He engages in 
what recreation he is allowed at a specific 
time. He is locked into his cell and lights 
are turned off according to institutional 
regulations. After years of such a regime 
is it any wonder that so many have diffi- 
culty in adjusting to the outside world? 

Thus any attempts to break up the 
larger institutions into smaller units are 
all to the good. Such newer facilities as 
work camps, and places with more free- 
doms of choice and opportunities of 
socializing with family and friends at 
picnic-style visiting grounds, such as 
those at the California Institution for 
Men at Chino, seem to offer great pos- 
sibilities. Parole prediction studies have 
shown that one of the most effective in- 
dicators of success on parole is the num- 
ber of letters the inmate received from 
family and friends while in the institu- 
tion. This shows the value of keeping up 
the offenders’ most important social con- 
tacts. 

Such short-term facilities as Highfields, 
established by the State of New Jersey for 
boys, have been demonstrated to be 
tremendously successful in terms of re- 
ducing the number of boys who become 
recidivists after their three to four 
months’ stay.’ Highfields is a small 
therapeutically oriented facility begun in 
1950 for a maximum of twenty boys who 
voluntarily go there, at the discretion of 
the judge, while still on probation. There 
the boys engage in what are called “social 
group interaction sessions” five nights a 
week. The sessions go by this name to 
emphasize the fact that they attempt to 


2H. Ashley Weeks. Youthful Offenders at 
Highfields, University of Michigan Press, Ann 
Arbor, Michigan, 1958. 
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uncover the individual’s social problems 
rather than any deep-seated psychotic 
ones. The boys work during the day at 
a nearby state institution for which they 
are paid a minimum amount. They are 
allowed at least one furlough home dur- 
ing their stay. While at the facility the 
boys discover their problems and attempt 
to do something about them. When this 
happens the boys may return home 
regardless of how long they have been 
at the facility. 

The original Highfields was considered 
so successful that similar facilities, includ- 
ing one for girls, have been established 
in New Jersey. 

Another successful experiment is the 
one carried out by BARO under the aus- 
pices of Kings County Court in Brooklyn, 
New York. Two probation officers, Drs. 
Alexander Bassin and Alexander Smith, 
undertook to conduct non-directed group 
psycho-therapy sessions with a randomly 
selected group of young adult offenders, 
with great success. Later they conducted 
similar successful sessions with groups of 
narcotic offenders, sex offenders and al- 
coholics. 

A third experiment using a different 
method but with the same underlying 
philosophy was also successful. Dr. Mar- 
tin Haskel carried out role-training ses- 
sions with a randomly selected group of 
Rikers Island inmates about to be re- 
leased on parole. The role-training ses- 
sions were organized around the prob- 
lems of getting and keeping a job and 
getting along with one’s family. Not only 
did the tests given show an improvement 
for the treatment group when compared 
with a control group, but a follow-up 
study three months after release showed 
a much larger number of those under- 
going the role-training sessions still suc- 
cessfully on parole than was the case in 
the control group. 


320 Crime 

These three examples of successful 
treatment programs based on modern 
conceptions of changing human behavior 
into more socialized ways are not offered 
as the only ones being carried on or offer- 
ing the most chance of successful out- 
comes. Other treatment programs could 
be cited. The ones discussed are those 
which the author of this essay has been 
close to in one capacity or another and 
therefore knows about at first hand. 

It should be made clear that such pro- 
grams as those discussed are not set forth 
as cure-alls, any more than a doctor 
would claim that he is successful in treat- 
ing all sick patients who come to him for 
help. It is felt that these three examples 
of treatment programs do show possibili- 
ties of what can be accomplished when 
programs are carefully conceived and 


carried through. Some offenders should 
probably always be kept under custody. 
It does not make sense to release a crim- 
inal just because he has served his sen- 
tence when nothing has been done to 
resocialize him or change the behavior 
which got him into trouble in the first 
place. No one wants to mollycoddle 
offenders, or be sickly sentimental about 
the poor lads and lassies who get into 
trouble with the law. But what is being 
done at present in most prisons, peniten- 
tiaries, reformatories, and industrial 
schools is not really protecting society. It 
is time we tried sound treatment pro- 
grams based on what we know of human 
behavior, and as we learn more about 
what works, modify the programs and 


keep trying. 


SOCIAL PSYCHOLOGICAL FOUNDATIONS 
FOR USING CRIMINALS IN THE 
REHABILITATION OF CRIMINALS* 


Donald R. Cressey 


Social psychological theory has broad 
and significant implications for the use 
of criminals in the rehabilitation of 
criminals. However, the implications of 
general social psychological theory or of 
social psychological theories of criminal 
conduct have not been spelled out and 
have not been explicitly utilized in at- 


* Revision of a paper presented before the Il- 
linois Academy of Criminology, Urbana, Ill., 
May 8, 1964, and published in Key Issues (St. 
Leonard’s House, Chicago), 1965. 


tempts to change criminals into non- 
criminals, Such theory has enabled us to 
learn a great deal about the processes by 
which men move from the status of “non- 
criminal” to the status of “criminal.” We 
ought to use the same theory, and the 
knowledge gained by means of it, in at- 
tempts to move men from the status of 
“criminal” to the status of “noncriminal. 
Its use would be of great theoretical 
significance, for each attempt to change 
criminals could be an experimental test 


From Journal of Research in Crime and Delinquency, 2 (July 1965), pp. 49-59. Reprinted 


by permission of the author and publisher. 
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of hypotheses derived from theory, and 
each such test would lead to improvement 
of theory. 

On practical grounds, correctional 
agencies need theory enabling them to 
make maximum use of the personnel 
available to act as rehabilitation agents. 
By and large, correctional leaders of the 
last quarter century have subscribed to a 
psychiatric theory of rehabilitation—a set 
of theory which, unfortunately, can be 
implemented only by a highly educated, 
“professionally trained” person; they 
often conclude, therefore, that rehabilita- 
tion work attempted by persons not 
trained on the university postgraduate 
level is both ineffective and potentially 
dangerous. Despite this conclusion, there 
are not now and never will be enough 
similarly trained persons to man our re- 
habilitation agencies. As an alternative 
to louder and more desperate pleas for 
greater numbers of psychiatrists and 
social workers, there should be developed 
rehabilitation theory acknowledging the 
fact that highly educated personnel are 
not available to change criminals into 
noncriminals. 

There is no shortage, in the United 
States or elsewhere, of average, run-of- 
the-mill, but mature and moral men and 
women of the sort making up the major- 
ity of the personnel in factories, busi- 
nesses, and prisons—men and women 
with at most a high-school education. 
With increasing automation, more and 
more personnel of this kind will be leav- 
ing “production” occupations and will 
be available for “service” occupations, 
including that of rehabilitating criminals. 
The first important task in rehabilitation 
criminology is recognition of the availa- 
bility of this tremendous manpower 
force. The second task, and the most diffi- 
cult and crucial task that criminologists 
will face during the remainder of this cen- 
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tury, is development of sound rehabilita- 
tion theory and procedures which will 
enable correctional agencies to utilize 
this reservoir of men. 

Wardens and other agency administra- 
tors could then implement such a reha- 
bilitation theory by creating an organiza- 
tion made up principally of men who 
have been trained in trade school to be 
skilled correctional technicians and 
whose occupational titles could properly 
be “people changers.” If we have learned 
one thing about mental hospitals and 
correctional institutions since World 
War II, it is that change in patients and 
prisoners depends more on the actions 
of attendants, guards, and other patients 
and prisoners than it does on the actions 
of professional personnel. In the man- 
power pool that could readily supply the 
people changers we need is a copious 
supply of convicted persons being dis- 
charged from probation, prison, and 
parole each year, and of persons who are 
ex-convicts even if they are still under 
the supervision of a correctional agency. 
If we develop a theory on which to base 
a “people changer” occupation calling 
for skills somewhat comparable to those 
of automobile mechanics and television 
repairmen, the probability is high that 
ex-criminals will be among the most 
effective practitioners of the occupation. 
There is a basis in social psychological 
theory for the belief that ex-criminals can 
be highly effective agents of change and, 
further, that as they act as agents of 
change they themselves become the tar- 
gets of change, thus insuring their own 
rehabilitation. Still to be accomplished 
is the difficult task of showing how gen- 
eral social psychological theory and crim- 
inological theory can be transformed into 
a theory of correction, and the difficult 
task of transforming the new theory of 
correction into a program of action. 


322 


Crime 


“SYMBOLIC INTERACTION” 
THEORY AND CRIME CAUSATION 


Sutherland's theory of differential as- 
sociation places great emphasis upon the 
kinds of variables that must be consid- 
ered as fundamental if one is to explain 
delinquent and criminal behavior.' One 
can best appreciate the “individual con- 
duct” part of this theory, in contrast to 
the “epidemiological” part, if he views 
it as a set of directives about the kinds 
of things that ought to be included in a 
theory of criminality, rather than as an 
actual statement of theory.* The variables 
identified as important to delinquency 
and criminality are the same variables 
considered in social psychology’s general 
“symbolic interaction” theory as the ele- 
ments basic in any kind of social behavior 
—verbalizations (“symbolizations” ) in the 
form of norms, values, definitions, at- 
titudes, rationalizations, rules, etc, More- 
over, the theory of differential association 
also directs us, as does general “symbolic 
interaction” theory, to a concern for the 
fact that the process of receiving a be- 
havior pattern is greatly affected by the 
nature of the relationship between donor 
and receiver. In short, the theory implies 
that in attempts to explain delinquent 
and criminal conduct we should stop look- 
ing for emotional disturbances and per- 
sonality traits, which are secondary vari- 
ables, and start looking at the verbaliza- 
tions of groups in which individuals 


1E. H. Sutherland and D. R. Cressey, Princi- 
ples of Criminology (New York, Lippincott, 
6th ed., 1960), pp. 74-80. See also A. K. 
Cohen, A. R. Lindesmith, and K. F. Schuessler, 
eds., The Sutherland Papers (Bloomington, 
Ind., Indiana University Press, 1956). 


*D. R. Cressey, “Epidemiology and Indi- 
vidual Conduct: A Case from Criminology,” 
Pacific Sociological Review, Fall 1960, pp. 47— 
58. 


participate, which are primary variables, 

In telling us to look at people’s words 
(“symbols”) when we try to explain why 
most people are noncriminals and only a 
small proportion are criminals, Suther- 
land early aligned himself with a group 
of social scientists called, for conveni- 
ence, “symbolic interactionists.” The 
ideas of this group are quite different 
from the psychiatric view that “person- 
ality” is an outgrowth of the effect that 
the “restrictions” necessary to social or- 
der have on the individual’s expressions 
of his own pristine needs. The “symbolic 
interactionists” view “social organization” 
and “personality” as two facets of the 
same thing.* The person or personality is 
seen as a part of the kinds of social rela- 
tionships and values in which he par- 
ticipates; he obtains his essence from the 
rituals, values, norms, rules, schedules, 
customs, and regulations of various kinds 
which surround him; he is not separable 
from the social relationships in which he 
lives. The person behaves according to 
the rules (which are sometimes contradic- 
tory) of the social organizations in which 
he participates; he cannot behave any 
other way. This is to say that criminal or 
noncriminal behavior is—like other be- 
haviors, attitudes, beliefs, and values 
which a person exhibits—the property of 
groups, not of individuals, Criminal and 
delinquent behavior is not just a product 
of an individual’s contacts with certain 
kinds of groups; it is in a very real sense 
“owned” by groups rather than by in- 
dividuals, just as a language is owned by 
a collectivity rather than by any in- 
dividual, 

“Participation” in “social relationships” 
and in “social organization” is, of course, 


*See A. H. Stanton and M. S. Schwartz, The 
Mental Hospital: A Study of Institutional Par- 
ticipation in Psychiatric Illness and Treatment 
(New York, Basic Books, 1954), pp. 37-38. 
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the subject matter of all anthropology, 
sociology, and social psychology. Never- 
theless, “participation” in “social orga- 
nization” is rather meaningless as an ex- 
planatory principle when it stands alone. 
As I have pointed out elsewhere, “[such 
concepts] serve only to indicate in a gen- 
eral way, to oversimplify, and to drama- 
tize social interactions which are so con- 
fused, entangled, complicated, and subtle 
that even the participants are unable to 
describe clearly their own involve- 
ments.” Sutherland’s criminological prin- 
ciple, like more general symbolic 
interactionist theory, tells us what to look 
for after we have moved toward consid- 
eration of the specific effects that “par- 
ticipation in social relationships” has on 
individual conduct. What Sutherland says 
we should study if we are going to estab- 
lish a theory for explaining criminal 
conduct is, in a word, words. Values, 
attitudes, norms, rationalizations, and 
rules are all composed of symbols (“ver- 
balizations”), and these verbalizations, 
of course, are learned from others, as 
pointed out years ago by symbolic inter- 
action theorists like Mead, Dewey, 
Cooley, Baldwin, Whorf, Langer, and 
others. 

In simplified form, symbolic interac- 
tionist theory tells us that cultures and 
subcultures consist of collections of be- 
haviors contained in the use of words in 
prescribed ways. These words make it 
“proper” to behave in a certain way to- 
ward an object designated by the word 
cat,” and ‘improper” to behave in this 
same way toward an object designated 
by the word “hammer.” They also make 
it “wrong” or “illegal” to behave in other 
ways, It is highly relevant to a theory of 
criminal behavior and to a theory of cor- 
rection that words also make it “all right” 


‘D. R. Cressey, ed., The Prison (New York, 
Holt, Rinehart, and Winston, 1961), pp. 2-4. 
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to behave in some situations in a manner 
which also is “wrong” or “illegal.” 

Verbalizations, it should be empha- 
sized, are not invented by a person on the 
spur of the moment. They exist as group 
definitions of what is appropriate; they 
necessarily are learned from persons who 
have had prior experience with them. In 
our culture, for example, there are many 
ideologies, contained in words, which 
sanction crime. To give some easy ex- 
amples: “Honesty is the best policy, but 
business is business.” “It is all right to 
steal a loaf of bread when you are starv- 
ing.” “All people steal when they get 
into a tight spot.” “Some of our most 
respectable citizens got their start in life 
by using other people’s money tempo- 
rarily.” 

An anthropologist has given us an ex- 

cellent example, from another culture, 
of the highly significant effect that words 
have in the production of individual con- 
duct of the kind likely to be labeled 
“deviant,” if not “criminal”: 
The Burmese are Buddhist, hence must 
not take the life of animals. Fishermen are 
threatened with dire punishment for their 
murderous occupation, but they find a loop- 
hole by not literally killing the fish. “These 
are merely put on the bank to dry, after 
their long soaking in the river, and if they 
are foolish and ill-judged enough to die 
while undergoing the process, it is their 
own fault.” . . . When so convenient a the- 
ory had once been expounded, it naturally 
became an apology of the whole guild of 
fishermen.® 


Other examples of the significant in- 
fluence words have on individual con- 
duct can be found in my study of criminal 
violators of financial trust,° in which I 


sR. H. Lowie, An Introduction to Cultural 
Anthropology (New York, Rinehart, enlarged 
ed., 1940), p. 379. 

ëD. R. Cressey, Other People’s Money: A 
Study in the Social Psychology of Embezzle- 
ment (Glencoe, Ill., Free Press, 1953). 
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noted that the embezzler defines the re- 
lationship between an unsharable finan- 
cial problem and an illegal solution to 
that problem (embezzlement) in words, 
supplied by his culture, that enable him 
to look upon his embezzlement as some- 
thing other than embezzlement. Suppose 
that a bank clerk with no significant his- 
tory of criminality finds himself with an 
unsharable financial problem and an op- 
portunity to solve that problem by steal- 
ing from his company. Suppose, further, 
that you said to him, “Jack, steal the 
money from your boss.” The chances are 
that in response to these words he would 
simply look at you in horror, just as he 
would if you suggested that he solve his 
problem by sticking a pistol into the face 
of an attendant at the corner gas station. 
But suppose you said, “Jack, steal the 
money from your company.” That would 
probably bring about less of a horror re- 
action,’ but still, Jack would feel, honest 
and trusted men “just don’t do such 
things.” However, if you suggest that he 
surreptitiously “borrow” some money 
from the bank, you would be helping 
him over a tremendous hurdle, for honest 
and trusted men do “borrow.” As a matter 
of fact, the idea of “borrowing” is used 
by some embezzlers as a verbalization 
that adjusts the two contradictory roles 
involved, the role of an honest man and 
the role of a crook, and hence is one of a 
number of verbalizations that make em- 
bezzlement possible, 

A great deal of additional evidence 
supporting the importance of verbaliza- 
tions in both criminal and noncriminal 
conduct is found in the literature, but it 
has not been systematically collected and 
published. Here are a few examples: 


TE. O. Smigel, “Public Attitudes toward 
Stealing as Related to the Size of the Victim 
Organization,” American Sociological Review, 
June 1956, pp. 320-27. 


1. Lindesmith reported that if a per- 
son habituated to drugs talks to himself 
in certain ways, he will become an ad- 
dict, while if he talks to himself in other 
ways, he will avoid addiction entirely. 
Lindesmith’s most general conclusion was 
that persons can become addicts only if 
certain kinds of verbalizations are avail- 
able to them.® 

2. Beckers studies of marijuana ad- 
dicts consistently showed that perception 
of the effect of marijuana is determined 
by the kinds of words given to smokers 
by users.° 

3. Lane found that differences in the 
white-collar crime rate among New Eng- 
land shoe manufacturing firms was deter- 
mined by the verbalizations available in 
local communities. For example, 7 per 
cent of the firms in one town violated 
the laws, while in another town 44 per — 
cent violated. Lane concluded that at 
least one of the reasons for the differences 
is “the difference in attitude toward the 
law, the government, and the morality of 
illegality.” 

4. Similarly, Clinard analyzed viola- 
tions of O.P.A, regulations during World — 
War II and concluded that businessmen 
violated the regulations because they did 
not “believe in” them; they possessed 
verbalizations which made the criminal 
law seem irrelevant." 

5. In a study of delinquents, Sykes 


* A. R. Lindesmith, Opiate Addiction (Bloom- 
ington, Ind., Principia Press, 1947). 

H. S. Becker, “Becoming a Marijuana User, 
American Journal of Sociology, November 1953, 
pp. 235-43; and “Marijuana Use and Social — 
Control,” Social Problems, Summer 1955, PP: 
3544. 

"R, E. Lane, “Why Businessmen Violate 
the Law,” Journal of Criminal Law and Crim- 
inology, July-August 1953, pp. 151-65. 

“M. B. Clinard, “Criminological Theories of 
Violations of Wartime Regulations,” American 
Journal of Sociology, June 1946, pp. 258-70; 
a Black Market (New York, Rinehart, 
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and Matza, following up the idea sug- 
gested in Other People’s Money, con- 
cluded that since all youths accept con- 
ventional values to some degree, they 
must “neutralize” these conventional 
values before they can commit delin- 
quencies. As illustrations of the “tech- 
niques of neutralization” used by 
delinquents, Sykes and Matza cite use of 
verbalizations which blame parents or 
misfortune for one’s theft, define the vic- 
tim as worthless, justify offenses as a duty 
toward one’s friends, and note the faults 
of those who condemn delinquency.** 

In a recent discussion of the research 
on social class and childhood personality, 
Sewell, who might be called a general 
“symbolic interaction” theorist, stressed 
the importance of attitudes and values 
(verbalizations ), in contrast to emotional 
traits: 


It now seems clear that scientific concern 
with the relations between social class and 
personality has perhaps been too much 
focused on global aspects of personality and 
possibly too much on early socialization. 
Therefore, it is suggested that the more 
promising direction for future research will 
come from a shift in emphasis, toward great- 
er concern with those particular aspects of 
personality which are most likely to be di- 
rectly influenced by the positions of the 
child’s family in the social stratification sys- 
tem, such as attitudes, values, and aspira- 
tions, rather than with deeper personality 
characteristics. 


The trend noted by Sewell in general 
social psychological research has been 
noted by Glaser in criminological re- 
search and thinking. Since criminology 
must get at least the general direction of 


2G, Sykes and D. Matza, “Techniques of 
Neutralization: A Theory of Delinquency,” 
American Sociological Review, December 1957, 
pp. 664-70. 

® W. H. Sewell, “Social Class and Childhood 
Personality,” Sociometry, December 1961, pp- 
340-56. 
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its theory from the behavioral sciences, 
it is not surprising to find it following 
the general trends in theory. Glaser sum- 
marized the theoretical position in crimi- 
nology as follows: 


The process of rationalization reconciles 
crime or delinquency with conventionality; 
it permits a person to maintain a favorable 
conception of himself, while acting in ways 
which others see as inconsistent with a fa- 
vorable self-conception. In this analysis of 
motivation by the verbal representation of 
the world with which a person justifies his 
behavior, sociologists are converging with 
many psychologists. This seems to be an 
individualistic analysis of behavior, but the 
so-called “symbolic interactionists” view- 
point is gaining acceptance, and it sees indi- 
vidual human thought as essentially a social 
interaction process: the individual “talks to 
himself” in thinking and reacts to his own 
words and gestures in “working himself” 
into an emotional state in much the same 
manner as he does in discussion or in emo- 
tional interaction with others." 


“SYMBOLIC INTERACTION” THEORY AND 
THE PROBLEM OF CHANGING CRIMINALS 


If social conduct is a function of ver- 
balization learned from membership 
groups and reference groups, then at- 
tempts to change it should concentrate 
on methods for avoiding certain verbali- 
zations and acquiring others. Theory in- 
dicates that men conceive of themselves 
as a type (e.g. “criminal”) when they 
have intimate associates who conceive of 
themselves as that type and when they 
are officially handled as if they were 
members of that type. Both processes 
have verbalizations as their content. This 
observation has enabled us to start work- 
ing on a consistent set of “rehabilitation 
theory” which holds that a person can 
be stopped from conceiving of himself 

“D, Glaser, “The Sociological Approach to 


Crime and Correction,” Law and Contemporary 
Problems, Autumn 1958, pp. 683-702. 


326 Crime 

as one type (e.g, “criminal”) and stim- 
ulated to conceive of himself as another 
type (e.g., “square John”) by isolating 
him from persons who conceive of them- 
selves as the first type and refraining from 
handling him as if he were a member of 
that type, while at the same time sur- 
rounding him with intimate associates 
who think of themselves as the second 
type and officially handling him as if he 
were a member of the second type. The 
basic idea here is that a new set of at- 
titudes, values, rationalizations, defini- 
tions, etc., must be substituted for the 
set that he has been using in performing 
the social conduct said to be undesirable, 
illegal, or immoral. The new set of ver- 
balizations must be concerned with the 
fact that criminal conduct is wrong. 

The infrequency of crime in our society 
cannot be accounted for by lack of oppor- 
tunities for learning illegitimate skills or 
by fear of the risk attending the commis- 
sion of criminal acts, The opportunity to 
acquire the skills of the criminal is great, 
and the probability of being arrested for 
a crime committed is low. Why, then, 
don’t more people commit crime? Toby, 
who asked this question, has answered 
that people have learned that criminal 
conduct is wrong, indecent, or immoral. 
He points out that the tremendous amount 
of conforming behavior in any society 
can be understood only if we can see 
that individuals possess self-conceptions 
which make it impossible for them to 
engage in criminal or delinquent conduct 
without arousing feelings of guilt and 
shame that are incompatible with the self- 
conceptions. ë “Guilt” and “shame” are 
contained in the verbalizations that make 
up a culture. In changing criminals, the 
basic problem is one of insuring that these 


3J, Toby, “Criminal Motivation,” British 
Journal of Criminology, April 1962, pp. 317- 
36, 


criminals become active members of 
intimate groups whose verbalizations pro- 
duce “guilt” and “shame” when criminal 
acts are performed or even contemplated. 
Stated negatively, the problem is one of 
insuring that persons do not learn to be- 
have according to verbalizations which 
make crime psychologically possible."* 

However, implementation of this basic 
idea is not as simple as it seems. First 
of all, our attempts to change a criminal’s 
conduct might merely reinforce his use 
of the myriad verbalizations that have 
made and are making him act as he does. 
Or, he might be changed into a different 
kind of criminal. At a minimum, then, we 
must learn more about the process of 
social interaction in correctional settings, 
where the criminal whose change is being 
attempted is sometimes given words that 
make his criminality worse or that sub- 
stitute one form of criminality for an- 
-other. 


USING CRIMINALS TO REFORM CRIMINALS 


“Symbolic interaction” theory supports 
the idea that criminals can be used 
effectively to introduce “guilt” and 
“shame” into the psychological make-up 
of those who would commit crime and 
to avoid production of further criminality, 
or a different form of criminality, among 


* See W. C. Reckless, S. Dinitz, and E. Mur- 
ray, “Self Concept as an Insulator against De- 
linquency,” American Sociological Review, De- 
cember 1956, pp. 744-46; W. C. Reckless, S. 
Dinitz, and B. Kay, “The Self Component in 
Potential Delinquency and Potential Non- 
delinquency,” American Sociological Review, 
October 1957, pp. 566-70; E. L. Lively, S. 
Dinitz, and W. C. Reckless, “Self Concept as 
a Predictor of Juvenile Delinquency,” American 
Journal of Orthopsychiatry, January 1962, pP- 
159-68; and S. Dinitz, F. R. Scarpitti, and W. 
C. Reckless, “Delinquency Vulnerability: A 
Cross Group and Longitudinal Analysis,” Ameri- 
can Sociological Review, August 1962, PpP- 
515-17. 
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the population whose change is sought. In 
the first place, criminals who have com- 
mitted crimes and delinquencies by 
means of certain verbalizations, and who 
have rejected these verbalizations in 
favor of verbalizations making crime 
psychologically difficult or even impos- 
sible, should be more effective in chang- 
ing criminals’ self-conceptions than would 
men who have never had close familiarity 
with the procriminal verbalizations. In 
the second place, criminals used. as 
agents of change should be more efficient 
than noncriminals in avoiding the presen- 
tation of the verbalizations appropriate to 
a new kind of criminality or deviancy. 

There are two approaches to the prob- 
lem of expecting criminals to present 
anticriminal verbalizations to other 
criminals. In the first approach, the 
criminal-turned-reformer is viewed as 
the agent of change; in the second, he is 
viewed as the target of change. 

The literature on group therapy re- 
ports many examples of groups in which 
the subjects served as effective agents of 
change. Opinion is almost unanimous 
that group therapy is an effective tech- 
nique for treating mental patients and 
that its principal contribution has been 
reduction of social isolation and egocen- 
tricity among the subjects." Arguments 
in favor of group therapy for criminals 
are less frequent; they tend to be orga- 
nized around the “emotional disturb- 
ances” theory of criminality, rather than 
around symbolic interaction theory. One 
principal argument centers on the 
criminal’s ability to establish rapport 
with other criminals.’® Another centers 


“M. B. Clinard, “The Group Approach to 
Social Reintegration,” American Sociological Re- 
view, April 1949, pp. 257-62. 

“F, L. Bixby and L. W. McCorkle, “Ap- 
plying the Principles of Group Therapy in Cor- 
rectional Institutions,” Federal Probation, March 
1950, pp. 36-40. 


327 


on the function of therapy in reducing 
isolation and egocentricity among crim- 
inals.** As I pointed out some ten years 
ago, neither of these is actually an argu- 
ment for the effectiveness of group ther- 
apy in changing criminals.*° 

From the standpoint of the theory 
sketched out above, group therapy for 
criminals ought to be effective to the de- 
gree that the criminal-as-an-agent-of- 
change prevents criminals from using 
the “techniques of neutralization”—the 
verbalizations—which he, himself, used 
in perpetrating offenses, and to the de- 
gree that new anticriminal verbalizations 
are substituted. In one experiment with 
group therapy for female offenders, the 
old verbalizations were not prevented; 
the result was that, in the words of the 
therapist, “the participants would not ac- 
cept the proposition that the source of 
their predicament was not ‘bad luck’ or a 
‘bad judge. ”?! Another report said that 
delinquents “were convinced that every- 
one is dishonest, that even the police, the 
government, and the judges took bribes. 
Thus, they sought to convince themselves 
that they were not different from anyone 
else. ... They needed persons with social- 
ly acceptable standards and conduct with 
whom they could identify.”** Theoretical- 
ly, at least, the degree of rapport is in- 
creased if these “persons with socially 
acceptable standards and conduct” are 
themselves criminals - turned - reformers, 

»L, W. McCorkle, “Group Therapy in the 
Treatment of Offenders,” Federal Probation, 
December 1952, pp. 22-27. 

»D, R. Creesey, “Contradictory Theories in 
Correctional Group Therapy Programs,” Fed- 
eral Probation, June 1954, pp. 20-26. 

“J, W. Fidler, “Possibility of Group Ther- 
apy with Female Offenders,” International Jour- 
nal of Group Psychotherapy, November 1951, 
pp. 330-36. 

2C, Gersten, “An Experimental Evaluation 
of Group Therapy with Juvenile Delinquents,” 
International Journal of Group Psychotherapy, 
November 1951, pp. 311-18. 
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rather than professional reformers such 
as social workers and prison guards. Just 
as men are relatively unaffected by radio 
and television dramatizations, they are 
unaffected by verbalizations presented by 
men they cannot understand and do not 
respect. On a general level, Festinger and 
his coworkers have provided extensive 
documentation of the principle that the 
persons who are to be changed and the 
persons doing the changing must have a 
strong sense of belonging to the same 
group.” 

The implications of the social psycho- 
logical ideas discussed above seem even 
clearer in connection with making the 
criminal “rehabilitator” the target of 
change. The basic notion here is that as 
a person tries to change others, he neces- 
sarily must use the verbalizations appro- 
priate to the behavior he is trying to 
create in those others. In an earlier ar- 
ticle, I named this process “retroflexive 
reformation,” for in attempting to change 
others, the criminal almost automatically 
identifies himself with other persons en- 
gaging in reformation and, accordingly, 
with persons whose behavior is controlled 
by noncriminal and anticriminal ver- 
balizations,** He then must assign status 
to others and to himself on the basis of 
noncriminal and anticriminal conduct or, 
at least, on the basis of exhibition of non- 
criminal and anticriminal verbalizations. 
When this is the case, he is by definition 
a member of law-abiding groups, the 
objective of reformation programs. At the 
same time, he is alienated from his pre- 


2L, Festinger et al., Theory and Experiment 
in Social Communication: Collected Papers 
(Ann Arbor, Mich., Institute for Social Re- 
search, 1951). 

“D, R. Cressey, “Changing Criminals: The 
Application of the Theory of Differential Asso- 
ciation,” American Journal of Sociology, Sep- 
tember 1955, pp. 116-20. 


vious procriminal groups, in the sense 
that he loses the verbalizations which en- 
able him to assign high status to men 
whose conduct has been considered “all 
right,” even if “illegal” and “criminal.” 

It is my hypothesis that such success 
as has been experienced by Alcoholics 
Anonymous, Synanon, and even “official” 
programs like institutional group therapy 
and group counseling programs is at- 
tributable to the requirement that the 
reformee perform the role of the reformer, 
thus enabling him to gain experience in 
the role which the group has identified 
as desirable. “The most effective mecha- 
nism for exerting group pressure on 
members will be found in groups so 
organized that criminals are induced to 
join with noncriminals for the purpose of 
changing other criminals. A group in 
which criminal A joins with some non- 
criminals to change criminal B is prob- 
ably most effective in changing criminal 
A, not B; in order to change criminal B, 
criminal A must necessarily share the 
values of the anticriminal members.”** 

This notion proposes that the same 
mechanisms which produce criminality 
be utilized in attempts to change crim- 
inals into noncriminals. The criminal has 
learned that he can gain desired status in 
one or more groups by participation in 
the use of verbalizations that enable him 
to perform in a manner our law defines as 
“criminal.” Now he must learn that he 
can “make out” in a group by participat- 
ing in verbalizations conducive to non- 
criminality, Further, this learning must be 
reinforced by arranging for him to be an 
“elite,” one who knows the proper ver- 
balizations and, therefore, the modes of 
conduct, and who, furthermore, attempts 
to enforce his conceptions of right con- 


* Ibid. 
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duct among those beneath him in the 
status system. When these two things 
occur, he becomes more than a passive 
noncriminal; he becomes an active re- 
former of criminals, a true “square.” 

We now turn to the problem of avoid- 
ing the presentation, in the rehabilitation 
process, of verbalizations that inadver- 
tently make criminals worse. In recent 
years, sociologists and social psychologists 
have displayed increasing concern for 
this problem, as reflected in the large 
numbers of studies of the detailed opera- 
tions of rehabilitation organizations like 
mental hospitals and prisons. So far as 
criminology is concerned, the problem 
seems to have been first identified in 1938 
by Tannenbaum, who wrote Crime and 
the Community with the help of two 
famous “symbolic interactionists,” John 
Dewey and Thorstein Veblen. Tannen- 
baum’s basic idea was that officially 
separating the delinquent child from his 
group for special handling amounts to a 
“dramatization of evil” that plays a great- 
er role in making him a criminal than 
any other experience: “The process of 
making the criminal is a process of tag- 
ging, defining, identifying, segregating, 
describing, emphasizing, making con- 
scious and self-conscious; it becomes a 
way of stimulating, suggesting, emphasiz- 
ing, and evoking the very traits that are 
complained of.”2* This notion has been 
discussed more recently by Merton as 
“the self-fulfilling prophecy,” and in 
1951 Lemert gave the name “secondary 
deviation” to the outcome of the process.** 
The important point is that in attempting 


* F, Tannenbaum, Crime and the Community 
(Boston, Ginn, 1938), p. 21. 

“R. K. Merton, Social Theory and Social 
Structure (Glencoe, Ill., Free Press, rev. ed., 
1957), pp. 421-36. 

3E, M. Lemert, Social Pathology (New York, 
McGraw-Hill, 1951), pp. 75-76. 
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to correct what Lemert calls “primary 
deviation” we sometimes give the deviants 
words which make their problems worse. 
It is possible to carry this notion of 
“dramatization of evil” and “secondary 
deviation” so far that it can be erroneous- 
ly deduced that the police and other 
official instrumentalities of the state are 
more important than informal interac- 
tion in producing criminality and other 
forms of deviancy. There seems to be a 
current tendency among social scientists 
to view police, prison workers, and parole 
officers as “bad guys” that are producing 
criminality while the crooks and other 
carriers of crooked values are the “good 
guys.” This is absurd. Nevertheless, the 
current focus on both secondary deviation 
and primary deviation places our sci- 
entific concern exactly where, according 
to symbolic interaction theory, it needs 
to be placed—on the subcultures made 
up of verbalizations which inadvertently, 
but nevertheless inexorably, are presented 
to persons who adopt them and who, in 
adopting them, become criminals. To take 
a simple example from outside the field 
of criminology, speech experts have found 
that stutterers often are people whose 
parents have dealt with them severely in 
order to get them to speak correctly.” 
Similarly, others have shown that the 
male homosexual is often a person who 
has been stigmatized for effeminacy or 
who applies a verbalization like “queer” 
to himself when he recognizes in himself 
erotic responses to other males.*° 
Recent studies have indicated that the 


» W. Johnson, “The Indians Have No Word 
for It: Stuttering in Children,” Quarterly Jour- 
nal of Speech, October 1944, pp. 330-37. 

» Ç, C. Fry, Mental Health in College (New 
York, Commonwealth Fund, 1942), pp. 139-40, 
146-48; and L. Leshan, “A Case of Schizo- 
phrenia, Paranoid Type,” Etc., July 1949, pp. 
169-73. 
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physician’s attention plays a consider- 
able part in bringing on the very symp- 
toms which it is designed to diagnose. 
For example, Scheff points out that a 
false diagnosis of illness (made because 
the physician is obligated to suspect ill- 
ness even when the evidence is not 
clear) often incapacitates the person be- 
ing diagnosed: 


Perhaps the combination of a physician 
determined to find disease signs, if they are 
to be found, and the suggestible patient, 
searching for subjective symptoms among 
the many amorphous and usually unat- 
tended bodily impulses, is often sufficient to 
unearth a disease which changes the pa- 
tient’s status from well to sick, and may also 
have effects on his familial and occupation- 
al status. . . . It can be argued that when a 
person is in a confused and suggestible state, 
when he organizes his feelings and behavior 
by using the sick role, and when his choice 
of roles is validated by physician and/or 
others, he is “hooked” and will proceed on 
a career of chronic illness.** 


Consistently, a physician reports the case 
of a woman who began to suffer the 
symptoms of heart trouble only after she 
was informed that a routine chest x-ray 
revealed that she had an enlarged 
heart.*? 

From these observations in areas other 
than criminology, it may safely be con- 
cluded that official action by rehabilita- 
tors of criminals is important to pro- 
ducing a “vicious circle” of the kind 
described by Toby: 


When an individual commits one crime, 
forces are set in motion which increase the 
probability of his committing others. When 
he uses alcohol to help himself cope with 
an unpleasant social situation, the reactions 


“T, J. Scheff, “Decision Rules, Types of Er- 
ror, and Their Consequences in Medical Diagno- 
sis,” Behavioral Science, April 1963, pp. 97- 
107. 

2H, Gardiner-Hill, Clinical Involvements 
(London, Butterworth, 1958), p. 158. 


of his friends, employers, and relatives may 
be such as to give him additional reason to 


drink.®* 


While the problem of “secondary de- 
viation” is by no means solved when 
erminals are used as agents for chang- 
ing other criminals or themselves, sym- 
bolic interaction theory hints that there 
might be an essential difference between 
situations in which “secondary deviation 
verbalizations” are provided by profes- 
sional agents of change and those in 
which such verbalizations are presented 
by ex-criminals, When the former crim- 
inal presents verbalizations making sec- 
ondary deviation appropriate, he is at the 
same time presenting verbalizations mak- 
ing it possible to move out of the second- 
ary deviant’s role. This is not true when 
the noncriminal, and especially a “pro- 
fessional” rehabilitator, presents the ver- 
balizations. For example, I might easily 
be able to show a man signs that will 
lead him to a conception of himself as a 
homosexual, with resultant secondary 
deviation; but an ex-homosexual can 
show the same man the same signs, to- 
gether with other signs (exemplified in 
his own case) that mark the road to aban- 
doning both the primary deviation and 
the secondary deviation. Or, to take an 
easier example, in presenting anticriminal 
verbalizations to a criminal, I might 
inadvertently convince him that the life 
of a square is undesirable because there 
is no way for a square John to get his 
kicks; a criminal, however, could show 
the subject that there is a kick in just 
being square. 

In this connection Volkman and Cres- 
sey have observed that addicts who g0 
through withdrawal distress at Synanon, 
a self-help organization made up of ex- 
addicts, universally report that the with- 


= Toby, supra note 15. 
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drawal sickness is not as severe as it is 
in involuntary organizations such as jails 
and mental hospitals.** The suggestion 
from theory is that much of the sickness 
ordinarily accompanying withdrawal 
distress is brought about by close famili- 
arity with verbalizations making it ap- 
propriate to become sick when opiates 
are withdrawn. At Synanon these ver- 
balizations are not available. A newcomer 
learns that sickness is not important to 
men and women who have themselves 
gone through withdrawal distress. He 
kicks on a sofa in the center of the large 
living room, not in a special isolation 
room or other quarantine room where, 
in effect, someone would tell him that 
he is “supposed to” get sick. In one sense, 
however, Synanon members do force 
newcomers into a “sick role,” for a large 
part of the reception process is devoted to 
convincing newcomers that only crazy 
people would go around sticking needles 
in their arms, The important point, how- 
ever, is that this “sick role” is not the one 
that addicts experience when drugs are 
withdrawn in a jail or hospital. It is a 
role that is learned at the same time a 
new “non-sick role” is being learned; the 
learning process is facilitated by the fact 
that the teachers are themselves persons 
who have learned the new “non-sick role.” 
We have heard the following verbaliza- 
tions, and many similar ones, made to 
new addicts at Synanon.** None of the 
comments could reasonably have been 
made by a rehabilitation official or a “pro- 
fessional” therapist. Each of them pro- 
vides a route out of both addiction and 
the special sick role expected of new- 
comers to the organization: 


* R, Volkman and D. R. Cressey, “Differential 
Association and the Rehabilitation of Drug Ad- 
dicts,” American Journal of Sociology, Septem- 
ber 1963, pp. 129-42. 

5 Ibid. 
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“It's OK, boy. We've all been through it 
before.” 

“For once you're with people like us. 
You've got everything to gain here and 
nothing to lose.” 

“You think you're tough. Listen, we've 
got guys in here who could run circles 
around you, so quit your bullshit.” 

“You're one of us now, so keep your eyes 
open, your mouth shut, and try to listen for 
a while. Maybe you'll learn a few things.” 

“Hang tough baby. We won't let you de” 


SUMMARY AND CONCLUSIONS 


The theory of differential association 
and the more general “symbolic inter- 
action theory” suggest that whether crim- 
inals are viewed as agents of change or 
targets of change when they are used as 
rehabilitators of other criminals, the 
concern must be for the fact that crim- 
inal conduct is wrong. “Guilt” and 
“shame” are contained in the verbaliza- 
tions that make up a culture, and the 
problem of changing criminals is a prob- 
lem of insuring that criminals become 
active members of intimate groups whose 
verbalizations make all criminality as 
guilt-producing, shameful, repulsive, and 
impossible as, say, cannibalism. Stated 
negatively, the problem is one of insuring 
that persons do not behave according to 
verbalizations which make criminality 
psychologically possible. Since reformed 
criminals have learned both to feel guilty 
and not to feel not guilty when they con- 
template participation in crimes, they are 
élite carriers of anticriminal verbaliza- 
tions and can be used effectively in the 
effort to prevent crime and reform 
criminals. 
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WORK RELEASE 


AND THE MISDEMEANANT 


Stanley E. Grupp 


Work release as commonly employed and 
as used in this paper refers to the release 
of the prisoner from confinement during 
certain hours. Usually, though not exclu- 
sively, this release is for the purpose of 
employment. The prisoner returns to 
confinement at the close of the work day. 
Work release and other vehicles for 
mitigating the severity of punishment, 
such as halfway houses, weekend sen- 
tences, and home leaves are increasingly 
receiving favorable attention on the part 
of correctional authorities, legislators, 
and the general public. Although this 
favorable reception has not been without 
its critics, the trend is well entrenched.’ 
Work release is known by various 
labels, In California, work release is 
formally referred to as work furlough. 
Day parole is the common referent in 
Wisconsin. In Pennsylvania the term for 
work release practice is the outmate pro- 
gram.” Private prerelease work is the con- 


‘The present paper is part of a continuing 
effort to describe and analyze work release. 
See, Stanley F. Grupp, “Work Release in the 
United States,” The Journal of Criminal Law, 
Criminology and Police Science, Vol. 54, No. 
2, September, 1963, 267-272 and “Work Re- 
lease—Statutory Patterns, Implementation and 
Problems,” The Prison Journal, Vol. 44, No. 1, 
Spring, 1964, pp. 4-25. 


? See, for example, Alfred C. Alspach, “Lan- 
caster County ‘Outmate’ Program,” Pennsyl- 


cept used in the United Nations’ Prison 
Labour publication.* Taft and England 
use the phrase “extramural private em- 
ployment.”* Other referents include day 
work, daylight parole, free labor, free 
work, intermittent jailing, and in France, 
semi-liberté, 

Today at least 24 states provide for 
some form of work release. The states and 
the respective years of the inauguration 
of work release are: Wisconsin (1913), 
Nebraska (1917), West Virginia (1917), 
Hawaii (1937), Massachusetts (1950), 
Virginia (1956), California (1957), 
Idaho (1957), Minnesota (1957), North 
Carolina (1957), North Dakota (1957), 
Wyoming (1957), Arizona (1959), Ili- 
nois (1959), Montana (1959), Oregon 
(1959), Missouri (1961), Washington 
(1961), Michigan (1962), Florida 
(1963), Indiana (1963), Maryland 
(1963), Pennsylvania (1963), and South 


vania Bar Association Quarterly, Vol. 33, No. 
3, March, 1962, 318-324, and Trust, Tolerance, 
and Understanding—The Outmate Program, 
Lancaster County Prison, Lancaster, Pennsyl- 
vania, 1962 (mimeographed). 


* Department of Economic and Social Affairs, 
Prison Labour, United Nations (St/SOA/SD/5) 
(1955). 


* Donald R. Taft and Ralph W. England, Jr., 
Criminology, The Macmillan Co., New York 
1964, 4th edition, p. 462. 


From Federal Probation, 29, 2 (June 1965), pp. 6-12. Reprinted by permission. 
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Carolina (1963).° The statutory and ad- 
ministrative provisions as well as the 
actual implementation are conspicuously 
varied. Statutory patterns, administrative 
provisions, implementation, and problems 
of work release have been dealt with else- 
where by this writer.® 

Wisconsin’s Huber Law of 1913 is 
commonly cited as the earliest use of 
work release in the United States. Earlier 
antecedents do exist, however. Prior to 
the inauguration of a formal work-release 
law in 1950 by Massachusetts, it was 
common practice to place women from 
the Massachusetts Correctional Institu- 
tion at Framingham in the community 
under the indenture system. This system 
included not only the traditional inden- 
ture provision of releasing the prisoner to 
a citizen in the community, but release 
for day-work purposes as well. The latter 
provision existed at least as early as 
1880." 


WORK RELEASE IN OTHER COUNTRIES 


A number of countries abroad provide 
for some form of work release and closely 
allied procedures. They include Belgium, 
Denmark, Federal Republic of Germany, 
France, Great Britain, Italy, New Zea- 
land, Norway, Scotland, Sweden, and 


* Several other jurisdictions, Iowa, the Fed- 
eral Government and the District of Columbia 
are currently considering work-release legis- 
lation and it seems probable work release will 
become a statutory reality for them in the not- 
too-distant future. See, for example, “Ask ‘Out- 
side’ Employment for Inmates,” Des Moines 
Register, November 24, 1964, p. 1; Federal 
Bureau of Prisons, Federal Prisons, 1963, 23; 
and “Bill Would Free Jailed During Working 
Hours,” Washington Post and Times Herald, 
July 25, 1964, B-2. 

Grupp, “Work Release—Statutory Patterns, 
Implementation, and Problems,” op. cit. supra 
note 1. 

7 Letter from Mrs. Betty C. Smith, Superin- 
tendent, Massachusetts Correctional Institution 
at Framingham, January 7, 1964. 
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The Netherlands. There are probably 
others. The practices in some of these 
countries are described elsewhere.* 

Inspection of the available information 
suggests that a number of these programs 
are comparable to the halfway houses and 
prerelease guidance centers in this coun- 
try and therefore depart somewhat from 
the concept of work release as it is con- 
sidered in this paper. France is an excep- 
tion to this generalization for the program 
includes persons serving short sentences 
of a year or less.° 

Sweden may have been the earliest 
country to experiment with work release. 
Informal experimentations started there 
in 1937.” Informal work-release proce- 
dures seem to have antedated formal 
inauguration in other countries, too, for 
example, in Norway and France. And it 
appears that Germany under the Weimar 
Republic initiated procedures closely ap- 
proximating work release."* 

Sweden formally authorized work 
release in 1945. Formal inauguration in 
other countries followed: Scotland in 
1947, Norway in 1958, Great Britain in 
1953, and France in 1959. Of these coun- 
tries, it appears that France is currently 
making the most active use of work 


release. 


$ See Denyse Chast, “Quelques Aspects Nou- 
veaux Du Régime De Semi-Liberté,” Revue de 
Criminelle et de Droit Pénal Comparé, Tome 
XIX, No. 3, July-September, 1964, pp. 631- 
637. Prison Labour, op. cit. supra note 3 at 
22-26; and The Prison Journal, op. cit. supra 
note 1 pp. 26-41. 

Jacques Verin, “Work Release in France,” 
The Prison Journal, op. cit. supra note 1, pp. 
28-34. 

® Daniel Wiklund, “Work Release in Swe- 
den,” The Prison Journal, op. cit. supra note 1 
at 35. 

James V. Bennett, S. Doc. No. 70, 88th 
Cong. 2d Sess., “Of Men Who Have Failed,” 
Of Prisons and Justice, 1964, p. 53. Reprinted 
from Federal Probation, August-September, 
1940. 
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PRESENT SITUATION IN THE UNITED STATES 


Attempts to generalize about work 
release are difficult because of the rapid 
developments. The increase in recent 
years of the number of states providing 
for work release and the differences in 
the patterns thereof are evidence of this 
fact.!? Since 1956, 18 states have added 
work-release provisions; 8 of these were 
added since 1960. And, changes in the 
substantive nature of the law and admin- 
istrative provisions or regulations are 
taking place from year to year." 

The implementation of work release, 
however, is definitely not being pursued 
with equal vigor in the 24 states. In some 
its use is virtually nonexistent, while in 
others an aggressive effort is being made 
to extend the use of work-release proce- 
dures. 

Those states with a well articulated 
program and which seem to be moving in 
this direction are relatively few. This 
situation stems in part from the fact that 
in most states work release is a sentenc- 
ing procedure restricted to misdemea- 
nants with responsibility for the imple- 
mentation of the sentence resting on the 
local level, usually on the county sheriff. 
In terms of actual use of work release 
the most active states are Wisconsin, 
California, North Carolina, Maryland 
and, to a lesser extent, Minnesota, Michi- 
gan, and Arizona." Not all of these have 


“For an extended analysis of statutory pat- 
terns see Grupp, “Work Release—Statutory Pat- 
terns, Implementation and Problems,” op. cit. 
supra note 1, pp. 7-14. 

™ Witness, for example, the change in the 
Maryland law. Maryland’s work-release law be- 
came effective June 1, 1963. At that time felons 
with sentences not exceeding 5 years were in- 
cluded. This upper limit was eliminated as of 
June 1, 1964. 

* This conclusion is based in part on informa- 
tion collected by the writer during the summer 
of 1963. See Grupp, “Work Release—Statutory 
Patterns, Implementations and Problems,” op. 
cit. supra note 1 pp. 14-21. 


an organized work-release program at 
either the state or local county level. 
Stated another way, in most of the 24 
states work release is a sentencing proce- 
dure for selected misdemeanants and 
felons, but beyond this provision no pro- 
gram exists. 

At least nine states have rigid statutory 
limitations on the use of work release. 
Representative examples of these limita- 
tions follow. In Missouri it is limited to 
one county, in Florida to two counties. 
To be considered for work release in 
Oregon the sentence must be less than 6 
months, In Illinois, West Virginia, and 
Indiana the work-release sentence may 
be considered for nonsupport cases only, 
while in Virginia the sentence is available 
only if the individual's dependents are 
potential public charges. 

In seven states the provision applies to 
selected felons. The states are California, 
Hawaii, Maryland, Massachusetts, North 
Carolina, South Carolina, and Washing- 
ton. "5 

Three of the four states considered to 
be the most active by this writer—Cali- 
fornia, Maryland, and North Carolina— 
extend their work-release provisions to 
felons and Wisconsin is currently con- 
sidering this extension. Two of the four, 
Maryland and North Carolina, have a 
centrally administered program. Califor- 
nia, although locally administered, does 
maintain a field representative in the De- 
partment of Corrections who functions in 
part as an adviser to counties.’* Thus of 
the four most active states only Wiscon- 


*In Maryland, Massachusetts, and South 
Carolina the current operation is virtually 
limited to felons. 

“California is noteworthy because of the 
work being done in a few counties, namely 
Marin and Santa Clara. Six counties in Cali- 
fornia were actively engaged in utilizing work 
release in 1964. See, for evample, Work-Fur- 
lough Program Procedure, Santa Clara County 
ao s Department, San Jose, California, no 
late. 
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sin with a long tradition of day parole 
operates without direct help from a cen- 
tral state agency.” 


VARYING CONCEPTIONS ABOUT WORK 
RELEASE 


Work release is variously conceived. 
Johnson refers to work release as “another 
form of disposition of offenders inter- 
mediate between probation and imprison- 
ment.” Ruth Cavan refers to the Huber 
Law as “a unique plan of probation.”” 
The California and Washington statutes 
include in their work-release provision the 
option of a work sentence “as a condi- 
tion of probation for any criminal of- 
fense.. moa 

As provided by statute and when it is 
implemented, work release is most com- 
monly a sentencing procedure. In a few 
states it is the prerogative of the correc- 
tional authorities. In at least one state, 
North Carolina, work release may be 
initiated by either the court or the Prison 
Department. 

Work release is sometimes thought of 
as a release procedure, as a means of 
assisting the inmate in making the transi- 
tion from institutional life to life in free 
society. It is treated as such in a pre- 
release handbook issued by the American 


“Wisconsin state correctional authorities, 
however, have actively supported work release. 
See, for example, Sanger B. Powers, “Day Pa- 
role for Misdemeanants,” Federal Probation, 
December, 1958, 42-46. The Wisconsin Di- 
vision of Corrections and the Wisconsin Legis- 
lative Reference Bureau have published several 
summary statements of work release in Wis- 
consin, For a list of these see Grupp, “Work 
Release—Statutory Patterns, Implementation and 
Problems,” op. cit. supra note 1 at 8, f.n. 33. 

* Elmer Hubert Johnson, Crime, Correction, 
and Society, The Dorsey Press, Homewood, 
Illinois, 1964, p. 647. 

® Ruth Cavan, Criminology, Thomas Y. Cro- 
well Company, New York, 1962, p. 372. 

® California Penal Code, Section 1208 (b) 
(Supp. 1963). Washington Revised Code, Sec- 
tion 36.63.260 (2) (Supp. 1961). 
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Correctional Association.** Similarly, 
George W. Randall, Director of the North 
Carolina Prison Department, while ob- 
serving that work release has “been 
utilized as a bridge between probation 
and conventional imprisonment,” also 
suggests that work release may be used 
for inmates who are “not yet ready for 
parole...” and observes that work 
release in North Carolina functions in 
part as a vehicle for “parole preparation 
and a pre-release program.”** Sanger 
Powers, Director of the Wisconsin Divi- 
sion of Correction, has recently supported 
the latter view by suggesting that work 
release is useful for those who are not 
quite ready for release.** And with regard 
to the federal work-release proposal 
James V. Bennett has observed: 


It seems to me to be a sensible sort of 
thing to do, That is another way of getting 
the fellow back into the community easily 
without all of this sudden change-over from 
the close regime of the institution, and get 
him back into useful work and on to a 
useful job. The sensible thing to do is let us 
put him back gradually through some kind 
of work furlough plan.** 


3 The Committee on Classification and Case- 
work, Handbook on Pre-Release Preparation In 
Correctional Institutions, The American Cor- 
rectional Association, New York, 1950, pp. 59- 
60. 


“George W. Randall, Presentation to the 
Joint Meeting of the Association of Paroling 
‘Authorities and the Wardens’ Association of 
‘America at the 93rd Annual Congress of Cor- 
rection, Portland, Oregon, August 26, 1963, Re- 
ported in American Journal of Correction, Vol. 
25, No. 3, September—October, 1963, p. 16. 


2 This observation was made by Mr. Powers 
in a presentation before a joint meeting of the 
Association of Correctional Administrators and 
the Association of Paroling Authorities at the 
94th Annual Congress of Correction, Kansas 
City, Missouri, September 1, 1964. 


* Hearing before the Subcommittee on Na- 
tional Penitentiaries of the Committee on the 
Judiciary United States Senate, 88th Congress, 
2nd Session, January 22, 1964, p. 94. 
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This limited review clearly suggests 
that the conceptualization of work release 
by various writers, by state statutes, and 
in terms of actual implementation is quite 
varied. The stage has been set for the in- 
clusion of a wide variety of penal-correc- 
tional measures under the banner of work 
release. In the remainder of this article I 
offer several suggestions which may assist 
in the conceptual clarification of work 
release and suggest a rationale for the 
continued use and expansion of work 
release. 


WORK RELEASE AND THE HALFWAY HOUSE 


Clearly some of the views on work 
release come very close to equating it 
to the halfway house concept. This is 
understandable when we recognize that 
comparable activities are being imple- 
mented under both of these labels, that 
interest in the two procedures has 
emerged more or less concomitantly, and 
that this interest has increased precipi- 
tously in recent years, It is my feeling, 
however, that we should retain and en- 
courage the conceptual distinction of the 
two procedures. The following will make 
some suggestions to this end. The ob- 
servations are not in any sense suggested 
as the final word and it is recognized 
that there will be some difference of 
opinion regarding most of the points men- 
tioned. 

The halfway house is appropriately 
conceived as a vehicle for assisting in the 
social-psychological adjustment of the 
individual in making the transition from 
institutional to free life. This function is 
an integral aspect of the halfway house 
concept. In contrast, work-release proce- 
dures may or may not be designed ex- 

plicitly to assist in bridging the transition 
from prison to society. 

Implementation of the halfway house 


procedure is commonly initiated follow- 
ing a period of institutionalization. Con- 
ceived thusly the halfway house is ap- 
propriately viewed as a postinstitutional 
procedure or at most a quasi-institutional 
operation. In contrast, work release is 
clearly institutional in the sense that the 
work release participant is a prisoner but 
one who engages in private employment 
and other approved activities outside the 
institution concurrently with confinement 
at nights and weekends. Work release is 
appropriately conceived as a punishment 
procedure in and of itself; this is especial- 
ly true with regard to the misdemeanant. 
Halfway house procedures, in contrast, 
are appropriately viewed as one of a 
series of penal correctional measures in 
which the individual participates. 

Professional staff are commonly ac- 
cepted as an integral part of halfway 
house programs. The operation of work- 
release procedures, however, may be 
conducted with a minimum of profes- 
sional staff." It is this attribute which 
makes work release adaptable on the local 
level. 

The financial expense of the halfway 
house usually prohibits its use on the local 
level, that.is for misdemeanant prisoners 
in local or county jails. This is not true 
for work release; operating costs are not 
prohibitive, All that is needed for the im- 
plementation of work release on the local 


*Not all will agree with this. Mr. Walter 
H. Busher, Work-Furlough Administrator in 
Marin County, California, believes that a person 
trained in the behavioral sciences is necessary 
for the proper screening of potential participants 
and that each work-release officer should have 
no more than 15 work-release prisoners under 
supervision at a given time. Observations by 
Mr. Busher were made in a presentation to the 
California County Supervisor's Association, No- 
vember 16, 1962. It is apparent that Mr. 
Busher’s view of work release calls for 
professional personnel and fairly intensive 
supervision. 
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level is a carefully contrived and well 
articulated work-release statute together 
with an imaginative willingness to make 
work release a reality. 

One further distinction is apparent. 
Halfway houses may be public or private: 
as presently operated it appears that most 
halfway house programs are privately 
administered. Work release, however, is 
always implemented by the local county 
and state authorities, Work release is 
public and as such is a part of the formal 
punishment procedures promulgated and 
implemented by the state. 

In summary, work release, as conceived 
here, is a public procedure implemented 
as a part of the state’s formal punishment 
responsibilities. Work release involves 
private employment concurrent with 
institutionalization, Work release may be 
initiated at the beginning or early in the 
sentence of a prisoner, When it is initiated 
after an extended period of confinement, 
it is appropriate to view work release as 
an aid in making the transition to free 
society, and indeed, may be designed for 
this purpose. If, however, this program 
is such that extensive professional and 
supervisory personnel are an integral 
aspect of the work-release program then 
we have a situation which closely ap- 
proximates a state operated halfway 
house. 

The intent of the above effort to dis- 
tinguish work release and the halfway 
house has been twofold: one, to con- 
tribute to the conceptual clarification of 
the two procedures and, two, to present 
part of the underlying rationale for im- 
plementing work release on the local- 
county level for misdemeanants, 
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Corrections on the misdemeanant level 
are a veritable wasteland in many areas, 
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characterized by an almost total absence 
of imaginative effort to implement sound 
penological practices. The situation in 
some areas is one approaching total 
apathy.** Work-release procedures are 
ideally suited to the short-term offender 
and can help to rectify some of the diffi- 
cult problems confronting corrections on 
the local level. Although no panacea, 
work release has much to offer. This is 
not to suggest that there are no prob- 
lems in the implementation of work 
release or that it should be given whole- 
sale application irrespective of the type 
of prisoner or the conditions in the com- 
munity." 

Work release is extended to misde- 
meanants in virtually all of the 24 states 
listed above. Available evidence suggests; 
however, that this extension is largely an 
artificial one. In many states it appears 
that little use is being made of the work- 
release provisions at the misdemeanant 
level. The fact that two of the currently 
most active states, North Carolina and 
Maryland, are actively extending their 
provisions to felons may serve to detract 
from the utility and potentialities of work 
release for the misdemeanant. 

The major objectives and advantages 
of work release, whether or not the par- 
ticipants are misdemeanants or felons, 
may be summarized: the support of the 
offender as well as the support of his 
family and the potential rehabilitative 


= Witness, for an example, the observations 
of Eugene Zemans, Executive Director of the 
John Howard Association, regarding several 
county jails in Illinois. See, “Rockford Jail 
‘Throwback’ to 17th Century,” Chicago Daily 
News, July 7, 1964, 3; and “Kennedy Asked 
To Investigate St. Clair Jail,” Belleville News 
Democrat, Belleville, Illinois, July 11, 1964, p. 
2; See also, “Iowa Jails: Dirty-Dangerous,” 
Des Moines Register, August 9, 1964, p. 1. 

* For a consideration of problems in the im- 
plementation of work release see the discus- 
sion in the references cited in note 1. 
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effect on the offender. Several additional 
advantages are apparent: the financial 
saving to the county or state and the in- 
creased possibility that the offender will 
have a job upon release. A latent function 
is served, that of mitigating the repres- 
sive features of local-county jail condi- 
tions as represented in the absence of 
activity and a work program. In 1960, 
2,281 employed Wisconsin Huberites 
earned $633,000, Approximately 36 per- 
cent and 27 percent were spent for the 
support of the prisoners’ dependents and 
the prisoners’ board and room, respec- 
tively.: For the fiscal years 1957 through 
1963, 1,593 work release prisoners in 
Santa Clara County, California, earned 
about $832,000; of this amount approx- 
imately 47 percent was spent for the sup- 
port of the prisoners’ board and room.*° 
In 1962-1963, 177 work release prisoners 
in Marin County, California, earned 
about $47,000, of which approximately 47 
percent was spent for the support of de- 
pendents and approximately 16 percent 
for reimbursement to the county.*° 

The financial saving is appreciable 
although the specific amount will vary 
depending on the nature of the program. 
The following examples give some idea of 
the financial return, 

Direct financial savings to the govern- 
mental units are more clearly represented 
in recent California information. Sum- 
mary data from four of five California 


* Division of Corrections and Bureau of Re- 
search, Day Parole and Employment of County 
Jail Inmates: 1960 Survey of Wisconsin’s Huber 
Law (Research Bulletin C-6, State Department 
of Public Welfare, Madison, February, 1962, 
pp. 5-7). 

” Santa Clara County Sheriff's Department, 
Work-Furlough Program Statistics, San Jose, 
California, July, 1963. 

“Information provided by Mr. Walter H. 
Busher, Work-Furlough Administrator, Marin 
County, San Rafael, California. Letter from 
Mr. Busher, September 30, 1964. 


counties actively implementing the work 
furlough law in 1963-1964 indicate that 
the program was self-supporting in all 
but one county. In this county, estimated 
administrative costs exceeded mainte- 
nance collected by a negligible $38.00. 
The remaining three counties received 
$2,000 to $10,000 in maintenance col- 
lected, over and above the estimated 
program costs. In addition, there are the 
appreciable savings represented by the 
family support money and aid to depend- 
ent children payments sustained by 
work-release prisoners.** 

Defense of work release sentencing in 
terms of its rehabilitative potential must 
be largely speculative at the present 
time. Only limited data related to the 
question of rehabilitation are available. 

George Randall has reported the recid- 
ivist rates for North Carolina work- 
release prisoners as 6 percent.” This 
seems amazingly low, particularly when 
we recall that the North Carolina pro- 
gram includes both misdemeanants and 
felons. Even if this were to increase ap- 
preciably, procedures which yield a 
recidivist rate this low bear close inspec- 
tion, 

Reported escapees from the program 
are not high. Wisconsin reports that in 
1960, 8 percent of the employed Huber 
Law prisoners escaped.’ Escapees from 
the North Carolina work-release program 
have been recently quoted as 5 percent." 
Although escapes per se are not indicative 
of the rehabilitative potential of work 
release, they do give a perspective regard- 


“Data provided by Mr. Murray Hannon, 
Field Representative, Department of Correc- 
tions, California. Letter from Mr. Hannon, Octo- 
ber 15, 1964. 

= Op. cit. supra note 22, p. 16. 

= Op. cit. supra note 28, p. 9. 

* Arturo F. Gonzalez, “They're Working 
Their Way Through Prison,” Family Weekly, 
March 8, 1964. 
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ing the percent of work-release prisoners 
who successfully complete their sen- 
tences. Most of those successfully com- 
pleting their sentences will be able to re- 
tain their jobs. To the former prisoner 
who is sincere in his desire to make it in 
society the importance of having work 
cannot be overemphasized. 

It seems reasonable to assume then that 
a work release sentence will encourage 
consistent work habits and help the 
priscner who does not have a sense of 
responsibility toward his dependents, to 
develop in this direction. In this regard 
George Randall, a man of considerable 
experience with work release, has ob- 
served that, “When a man supports his 
family, it gives him a degree of self- 
respect and is helpful in rehabilitation.”*° 

Even if it is eventually determined that 
recidivism rates for work-release prisoners 
are as high as the rates for prisoners who 
serve conventional terms, and limited 
data indicate this will not be, work 
release is defensible. This defense has 
been in part suggested by the above dis- 
cussion, namely, the financial return to 
the county and state. In and of itself, the 
potential financial saving should provide 
sufficient inducement to initiate work- 
release procedures. Ideally, financial con- 
siderations should not dictate penal- 
correctional policies, but when financial 
savings are known to accompany sound 
correctional procedures the usefulness of 
this unique fact in convincing skeptics 
should not be overlooked. Given this con- 
sideration, work release is especially ap- 
plicable on the misdemeanant level, that 
is, to those prisoners confined in local- 
county institutions. This is true because 
work-release procedures can be achieved 
with a very minimum of specialized staff 


= “Prisoners Work in Outside Jobs,” New 
York Times, August 18, 1963, p. 50. 
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and special housing facilities. On-going 
programs testify in this regard.** 

The problems posed by punishment 
require that we seek those means for im- 
plementing punishment which potentially 
offer the greatest rewards for the least 
expensive, the least complicated, and the 
least specialized program, This is espe- 
cially true at the misdemeanant level. 
Public concern for the misdemeanant in 
most areas is not such that it will sustain 
grandiose treatment projects. Neither are 
the qualified professional personnel avail- 
able. Work-release procedures are, there- 
fore, ideally suited to the pursuit of the 
objectives of punishment on the mis- 
demeanant level. Indeed, work release 
may be one of few procedures if not the 
only sound correctional procedure which 
is both practically and economically 
feasible at the local level. 


WORK RELEASE AND PUNISHMENT 


Punishment today for both the mis- 
demeanant and the felon involves work- 
ing with him in such a manner that he can 
be reassimilated into the community. 
Simultaneously, punishment in contem- 
porary society calls for working with the 
individual in such a manner as to effec- 
tively mitigate, though perhaps not com- 


* Professional opinion differs on the neces- 
sity of providing separate housing for work 
release prisoners. George Randall feels that 
work-release prisoners can be housed with mini- 
mum custody inmates who are not in the work- 
release program. Sanger Powers believes that 
an effective program must provide separate 
housing facilities for work-release prisoners. 
Observations made before a joint meeting of 
the Association of Correctional Administrators 
and the Association of Paroling Authorities at 
the 94th Annual Congress of Correction, Kansas 
City, Missouri, September 1, 1964. See Wiscon- 
sin’s Huber Law in Action, Wisconsin Service 
Association, Milwaukee, 1958, pp. 13-14, and 
this author’s discussion in “Work Release in the 
United States,” op. cit. supra note 1, p. 271. 
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pletely satiate, the demand for retribution 
and further, “manipulating” him in such 
a manner as to serve as an effective deter- 
rent to potential offenders, In summary, 
punishment in contemporary society in- 
volves the articulation and implementa- 
tion of the integrative theory of punish- 
ment. 

A strong case can be made for work 
release for the misdemeanant in terms of 
the integrative theory. The same rationale 
can be applied to selected felons. Al- 
though this remains to be empirically 
demonstrated, it is my feeling that work 
release is ideally suited to the implemen- 
tation of the integrative theory. 

The integrative or inclusive theory 
posits that it is possible to articulate a 
theory of punishment which will integrate 
the traditional functions of punishment, 
namely, retribution, deterrence, and re- 
habilitation. Further, the theory recog- 
nizes the reality of these multiple de- 
mands of punishment on the part of the 
public. These demands do not, of course, 
exist in a balanced proportion for all 
crimes and indeed they vary from case 
to case with a given type of crime. This 
is in part why Professor Robert G. Cald- 
well has referred to the implementation 
of punishment as an art.’ In support of 
the integrative theory Professor Francis 
A. Allen has observed: 


No social institutions as complex as those 
involved in the administration of criminal 
justice serve a single function or purpose. 
Social institutions are multi-purposed. 
Values and purposes are likely on occasion 
to prove inconsistent and to produce internal 
conflict and tension. A theoretical orienta- 
tion that evinces concern for only one or a 
limited number of purposes served by the 
institution must inevitably prove partial and 
unsatisfactory.** 


% Robert G. Caldwell, Criminology, The 
Ronald Press Company, New York, 1956, p. 
403. 


In what manner does work release 
assist in the implementation of the inte- 
grative theory of punishment on the mis- 
demeanant level? If we may speak of the 
typical misdemeanant, it is observed that 
public wrath does not run high in his 
regard. The major exception to this is 
probably the minor sexual offender. Al- 
though he is no real threat to the com- 
munity, it may be better to bar him from 
consideration for work release particular- 
ly if his inclusion will increase the risk 
of sacrificing the entire program, With 
regard to the typical misdemeanant it is 
suggested here that the retributive func- 
tion of punishment is served by a work- 
release sentence. Surely it cannot be 
claimed that the state is not doing some- 
thing. Spending one’s nonworking hours 
in confinement is not exactly a luxury. 
With regard to misdemeanants, a rela- 
tively innocuous group of offenders, it is 
probable that most citizens will view the 
work-release sentence as adequately pro- 
viding the requisite retributive function 
of punishment. 

Similarly, it would appear that the 
deterrent function of punishment has not 
been damaged. The offender is a prisoner, 
he has a sentence to serve, and he must 
spend his nonworking hours in confine- 
ment. Violation of the conditions of the 
work release may incur revocation of the 
privilege. Potential offenders are given 
sufficient warning that work release is not 
a soft touch. Actively applied, work- 
release procedures may be sufficient 
warning to keep potential offenders, for 
example, the potential nonsupport of- 
fender, in line. 

Do work-release procedures contribute 
to the rehabilitation of the offender? It 


= Francis A. Allen, “Criminal Justice, Legal 
Values and the Rehabilitative Ideal,” The Jour- 
nal of Criminal Law, Criminology and Police 
Science, Vol. 50, No. 3, September-October, 
1959, p. 227. 


Work Release and the Misdemeanant 


has been suggested above that this needs 
to be empirically verified; however, the 
limited data available and reasoned in- 
quiry suggest that work-release proce- 
dures should contribute to this end. 
Presumably the program should con- 
tribute to the maintenance and develop- 
ment of self-respect. The prisoner is pay- 
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ing his way and he is helping to support 
his dependents; this in and of itself should 
contribute to the development of self- 
respect and a sense of responsible citi- 
zenry. The strongly increased probability 
of having employment following release 
should contribute appreciably to the indi- 
vidual remaining a law-abiding citizen. 
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Juvenile Delinquency 


DEFINING DELINQUENCY 


In order to discuss any social problem meaningfully we must first define it. 
This is especially true of juvenile delinquency because it seems to mean 
something different to each person. As a legal concept, juvenile delinquency 
is an “umbrella category” that includes many types of behavior. On the one 
hand, most state statutes define as delinquent behavior any act committed 
by a youth under a certain age that would be considered criminal if com- 
mitted by an adult. In addition, certain other behaviors applicable only to 
the juvenile may also be considered delinquent. 

As an example, a typical state juvenile statute defines juvenile delin- 
quency “as the commission by a child under eighteen years of age of any 
act which committed by a person of the age of eighteen or over would 
constitute: (a) A felony, high misdemeanor, misdemeanor, or other offense, 
or (b) The violation of any penal law or municipal ordinance, or (c) Any 
act or offense for which he could be prosecuted in the method partaking 
of the nature of a criminal action or proceeding, or (d) Being a disorderly 
person. . . .”' These refer to laws which also apply to adults. However, 
the statute goes on to say that juveniles under the age of eighteen may be 
classified as delinquents if they fall into any of the following categories 
or commit any of the following actions: habitual vagrancy; incorrigibility; 
immorality; associate with thieves, vicious, or immoral persons; grow up in 
idleness or delinquency; visit gambling places; idly roam the streets at 
night; truancy from school; and deportment endangering the morals, health, 
or general welfare of the child.* It appears, then, that the chief criterion 
for delinquency is age. The violation of criminal statutes by a youth under 
a certain age’ is defined as delinquency rather than crime, but a series of 
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acts applicable only to the juvenile are also defined as delinquent behavior. 

Juvenile statutes have been subjected to criticism primarily because “cer- 
tain categories or acts which are defined as delinquent are extremely broad 
and can be interpreted to include almost any type of deviant behavior by 
those under the age of eighteen.” Law enforcement officials are given much 
more latitude in dealing with youthful offenders than they are able to 
exercise on the adult level. The same type of criticism has also been leveled 
at the juvenile court. Since the 1899 founding of the first juvenile court 
in Cook County, illinois, persons interested in the welfare of youth have 
been concerned that almost anything a juvenile does can be interpreted as 
delinquent by the court if it so desires. 

OF course, the very idea of having a special court for juveniles infers 
differential implementation of the law. Juvenile court procedure is markedly 
different from adult criminal court procedure. There is seldom a trial for a 
juvenile, but only a hearing before a judge. It is unusual for a lawyer to 
be present on behalf of the child. Usually only a probation officer or a court 
official performs this function. He makes an investigation of the case and 
presents his findings to the judge. On the basis of the court’s investigation, 
the judge may dismiss the case or commit the youth to a variety of treat- 
ment programs. Such commitments are for indeterminate lengths of time, 
depending upon the youth’s ability to resume a law-abiding role in the 
community, These procedures reflect the very philosophy of the juvenile 
court: help, not punish, the child by doing what is best for him as an 
individual. 


THE EXTENT OF DELINQUENCY 


The national trend since 1940 has been a rise in the number of delin- 
quents apprehended and brought to court each year, and, also, in the rate 
of juvenile delinquency. In other words, there has not only been an increase 
in the amount of delinquency, but there has also been an increase in the 
more accurate indicator of delinquency, the number of delinquent cases 
known to the courts per 1000 boys and girls between the ages of 10 and 
17.5 This upward trend, beginning with a 1940 rate of slightly less than 10, 
seemed to hit a peak in 1945 at 18 and came down somewhat during the 
next two years. However, in 1948 it went back up again and, except for 
1961, it has been rising ever since. In 1963 the rate was just under 22. The 
most conservative estimates put the total number of cases which come to 
the attention of the juvenile court each year, excluding traffic violations, at 
around 600,000." These cases involve approximately 2 percent of the chil- 
dren in this country between the ages of 10 and 17. 

The magnitude of juvenile involvement in criminal behavior can best 
be seen by looking at the 1963 statistics pertaining to offenses committed 
by youthful offenders. Whereas offenders under the age of 18 accounted 
for 19 percent of the forcible rapes, 28 percent of the robberies, and 14 per- 
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cent of the aggravated assaults, they also accounted for 52 percent of the 
burglaries, 52 percent of the larcenies or thefts, and 63 percent of the auto 
thefts.” The United States Children’s Bureau reported that delinquency 
cases handled by juvenile courts increased 8 percent in 1963 over 1962. 
This represented a rate of increase twice that of the increase in the 10- to 
17-year-old population.’ Of course, as the chapter on crime pointed out, 
no delinquency statistics or records ever show the actual number of indi- 
viduals who have broken the law. There are large numbers of concealed 
delinquencies just as there are large numbers of concealed crimes com- 
mitted by adults. Hence, we are dealing with only a sample of the delin- 
quent population and not with the total group of young people who have 
committed unlawful behavior. 

Of those delinquencies who are known to the courts or to the police, the 
ratio of boys to girls is about 5 to 1.° That is, there are five male delinquents 
for every one known female delinquent. There are several reasons for this 
disparity in the number of boys and girls involved in official delinquency. 
One explanation is that the offenses usually committed by boys are the 
types that are most likely to be reported and most likely to be acted upon 
by the police and by the courts. The offenses committed by girls are what 
one criminologist has referred to as “masked crimes.” These are offenses 
which generally involve sex and do not come to the attention of the author- 
ities. On the other hand, boys engage in many more offenses dealing with 
property—they steal a great deal more than do girls and, of course, those 
thefts are more often reported and acted upon. In addition, boys engage 
in more assaultive behavior than do girls and thereby expose themselves to 
greater official response by society’s law enforcers. 

A second reason why there are more boys involved in delinquency than 
girls is that girls are given more protection than boys. Girls are protected 
by the family, by neighbors, by the police, and by the courts as well. 
Despite the offense a girl has committed, there is much less likelihood that 
she will be reported to the authorities than a boy who has committed a 
delinquent act. A girl is shielded more than a boy because it is felt that her 
reputation is more important than is a boy's, and also because our society 
has traditionally attempted to protect its female members. 

The third and last reason for the overrepresentation of boys is that they 
simply seem to be more delinquent than girls. This is primarily due to their 
social roles. Boys are socialized to be assertive, manly, “rough and tough,” 
and ready for all types of adversities. Girls are socialized to play a very 
different role—a homemaking, a somewhat submissive, and passive role. As 
a result of this socialization process and the resulting social roles each 
sex is expected to play, girls do not become involved in acting-out behavior 
to the same extent as boys. 

Despite the fact that the same act is not always defined as illegal in all 
countries of the world, thus making comparative crime statistics somewhat 
unreliable, many people believe that the United States has one of the high- 
est rates of juvenile delinquency in the world. However, the United States 
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is not alone in the problem of youthful law violators. It appears that most 
countries of the world are experiencing increasing rates of juvenile delin- 
quency. England, for example, is having difficulty with “Teddy Boys,” 
“Mods,” and “Rockers,” their equivalent to delinquent gang members. In 
Sweden 70 percent of all crimes known to the police are youth offenses." 
Juvenile delinquency has been increasing in France, and it appears from 
unofficial reports that the Communist countries also are seeing a rise in the 
rate of juvenile crime. No one is yet ready to give a definitive answer to 
the question of why there is an increase in delinquency in the most affluent 
countries of the world. We do know, though, that the rate of juvenile delin- 
quency is far outstripping the rate of juvenile population growth, and it 
appears to be climbing steadily upward. 


TYPES OF DELINQUENTS 


Juvenile delinquents have been categorized in several ways ranging 
from personality types to morphological types. Many of distinctions are 
more mythical than real, but there is one which does help us make basic 
distinctions. This distinction separates juvenile offenders into two types: 
the maladaptive type and the adaptive type.’* The most important char- 
acteristic of the maladaptive delinquent is that he has some serious emo- 
tional problem. He is a delinquent primarily because he has an internal 
push or compulsion towards delinquent behavior. The maladaptive delin- 
quent is a lone-wolf who does not become involved in delinquencies with 
other children. He usually starts his career very early in life and engages 
in malicious, destructive, and hostile behavior. He is, in essence, a miniature 
of the adult psychopath whose behavior is governed by neither external nor 
internal controls. 

The maladaptive type accounts for a relatively small number of the 
known delinquents." Because of the psychopathological basis of his devi- 
ancy, this type of delinquent comes from all social classes and environ- 
mental conditions. For the same reason, the maladaptive delinquent is very 
difficult to work with and to rehabilitate. 

The adaptive delinquent is quite different and much more familiar to us. 
He is usually a lower-class boy who lives in a slum or high delinquency 
area, He is more often than not a gang member and his behavior is influ- 
enced greatly by his peer group. The adaptive delinquent’s illegal acts are 
committed in the presence of his peers, the gang, because part of the 
reward for committing a delinquent action is having the other members of 
the peer group know of the activity. In this way the adaptive delinquent 
is able to gain status within his reference group. 

Adaptive delinquents are not driven by the internal, emotional pushes 
which characterize the maladaptive delinquents. They are, in actuality, 
socialized delinquents. They are psychologically normal children who have 
learned how to be delinquent through membership in a gang or through 
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the acquaintance of others who teach them how to do things that are illegal. 
This child, the adaptive delinquent, has both external controls and internal 
controls which influence his behavior. Unfortunately, the internal controls 
are not well developed, the most powerful external control is the peer 
group, and the peer group happens to be delinquent; hence, if certain 
of the external controls were changed, it is reasonable to believe that the 
adaptive delinquent could become a law-abiding citizen. 


SOME EXPLANATIONS OF DELINQUENCY 


As the discussion of the adaptive type delinquent indicates, most juvenile 
offenders are from the lower social class and reside in highly disorganized 
urban areas. As a result, most prevailing explanations of causation focus 
upon lower-class delinquency. Sutherland’s theory of differential association, 
discussed in the preceding chapter, implies that there is much more oppor- 
tunity for the individual to have criminal associations in disorganized areas 
of high crime and delinquency rates than in areas that are socially inte- 
grated and stable. This helps explain the preponderance of lower-class boys 
among the delinquent population. But, by seeing delinquency as merely 
imitative behavior, the theory of differential association does not suggest 
any reasons which could provoke such norm violation. However, other 
theorists have directed their efforts to trying to understand the reasons for 
such norm violation. 

Albert K. Cohen’ has stated that gang delinquency is primarily a lower- 
class phenomenon and that certain working-class boys perpetuate a delin- 
quent subculture because they are unable to function successfully in middle- 
class institutions. The inability of working-class boys to function success- 
fully in institutions dominated by middle-class values results in their exper- 
iencing great frustration. The middle-class values to which they have not 
been strongly committed emphasize ambition, individual responsibility, 
skill, deferred gratification, rationality, manners, control of physical aggres- 
sion, wholesome use of leisure time, and respect for property. Although 
working-class boys desire middle-class status, they do not find these values 
exemplified in their families and in their lower-class associates. Therefore, 
they do not adopt these values to the extent that they serve as controls 
over their behavior. 

Cohen believes that there are at least three ways in which working-class 
boys may adjust to their status, They may simply accept their lower-class 
life and withdraw into a community of peers. This is the most common type 
of adjustment. They may, on the other hand, attempt to achieve middle- 
class status through education, the working-class boys’ primary vehicle of 
upward mobility. Cohen calls those boys who accept their status “corner 
boys” and those who strive for middle-class status “college boys.” 

However, some working-class boys respond to their status frustration by 
turning to delinquency because they cannot make the adjustments of the 
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“comer boy” or the “college boy.” The delinquency response, which is best 
seen in lower-class gang behavior, rejects middle-class norms and values. 
In an attempt to strike back at what they believe to be the source of their 
frustration, working-class delinquents invert middle-class standards and 
legitimize aggressive and hostile behavior. More important, the delinquent 
subculture measures success and status in terms which working-class delin- 
quents can meet. 

According to Cohen the delinquent sub-culture has five outstanding char- 
acteristics: non-utilitarian behavior, malicious behavior, negativistic be- 
havior, short-run hedonism, and group autonomy. In other words, he feels 
that (1) delinquents do not use or need what they steal, and illegal be- 
havior is engaged in merely for the sake of doing it; (2) their behavior is 
destructive and discomforting; (3) they reject middle-class values and 
norms and adopt their opposites; (4) they are interested only in immediate 
satisfaction; and (5) they accept the authority only of their group. 

Walter B. Miller has also made a contribution to the subculture theory 
of delinquency." Miller asserts that a society may contain several value 
systems of unequal importance and that subscribing to a subordinate value 
system may evoke punishment from the agents of the dominant value sys- 
tem. In American society the subordinate value system is that of the lower- 
class. 

There are three main points in the Miller thesis: (1) the lower-class is 
characterized by distinctive values; (2) these lower-class values differ from 
middle-class values upon which our legal codes are based; and (3) con- 
formity with the lower-class values may in some cases mean automatic 
violation of the law. 

The “focal concerns” or values of the lower-class are trouble, toughness, 
smartness, excitement, fate, and autonomy. Those who have internalized 
these values as a result of being socialized in the lower-class culture are 
especially prone to delinquency. On the other hand, the “focal concerns” of 
the middle-class are quite similar to those stated by Cohen. Just as the 
acceptance of lower-class values makes one vulnerable to delinquency, 
socialization in the middle-class values protects one against it. According to 
Miller, the rare middle-class delinquent is one who has not internalized 
the values of his culture. 

One important difference in the Miller and Cohen theories of lower-class 
delinquency stands out. Miller does not believe as Cohen does that lower- 
class boys must be frustrated in their status desires before taking on the 
characteristics of the delinquent subculture. For Miller, delinquency is the 
expression of lower-class norms and the mere presence of boys in the lower- 
class culture is enough to produce it. However, he does admit that most 
juveniles in lower-class society are not delinquent because their aspirations 
are higher than those of the delinquents. Lower-class nondelinquency seems 
to depend upon the desire for and feasibility of upward social mobility. 

Another theory of lower-class delinquency has been stated by Richard 
Cloward and Lloyd E. Ohlin who see it as the function of a limited oppor- 
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tunity system.” A basis for their view can be found in Durkheim’: who 
believed that it was necessary to keep the goals of a society within the 
bounds of possible achievement. Later, Merton’ claimed that although the 
many racial, ethnic, and religious groups in America have similar aspira- 
tions, there is great inequality in their ability to achieve their goals. When 
there is a breakdown in the relationship between goals and legitimate 
avenues of access to them, a condition of anomie, or a failure of regulative 
norms, will result. Under such conditions members of the society attempt 
to achieve the highly prized goals in whatever way possible. Thus, lower- 
class youth, aware of a very limited opportunity to achieve their aspirations, 
engage in delinquency more than youth in middle-class society who have 
greater success opportunities. 

Specifically, Cloward and Ohlin contend that delinquency may be one 
result of a search for a solution to adjustment problems. They believe that 
pressures toward the formation of a delinquency subculture originate in 
inconsistencies between aspirations and means for achieving them in legiti- 
mate ways. Pressures for deviancy are produced by the unlimited aspira- 
tions which are a function of industrial society. 

In American society, as in any industrial society, education offers the 
most immediate access to legitimate opportunity. However, different social 
class groups have differential access to education. Many youths in high 
delinquency areas or slums of American cities are restricted in occupational 
choices because of their lack of education; hence, for them there is no 
escape from poverty, and, consequently, they resort to illegitimate means 
of fulfilling their personal aspirations. In so doing, they legitimize the 
nonlegitimate norms which they believe will get them what they want. 

How the deprived youth deals with his problems of blocked opportunity 
and unfulfilled aspirations depends upon what is available in his particular 
social setting. In an area where there is organized and professional crime, 
where adult criminals may serve as adult role models, and where youths 
aspire to the criminal role, a criminal subculture may develop around steal- 
ing. In a disorganized area where there is no tradition of professional or 
organized crime and where there are few criminal roles available for emula- 
tion, a conflict subculture may develop around violence and fighting. Lastly, 
individuals who can adopt neither of these behavioral patterns because of 
moral prohibitions or because they have already failed in the delinquent 
role may form a retreatist subculture which focuses on the use of drugs 
and alcohol. In short, Cloward and Ohlin feel that the type of deviant sub- 
culture that will develop is dependent upon the opportunities in the neigh- 
borhood. 

The few theories of delinquency which have been presented here em- 
phasize the role of the social structure in the development of deviant 
behavior. Rather than stressing individual abnormality or faulty personality 
development, these theories have seen the etiological factors as lying outside 
the individual in the social milieu which engulfs him. The environmental — 
factors tend to serve as pressures on the individual which he is not able to 


Juvenile Delinquency 349 


handle adequately. The delinquent response is merely one way of adjust- 
ing to the problems that impinge upon the lower-class boy. This response, 
like all other responses, is learned in a process of interaction with others 
who are sophisticated in the delinquent response. This is the essence of the 
sociological explanations of lower-class delinquency and is the base upon 
which many intervention techniques have been built. 


WHAT CAN BE DONE? 


More solutions have been offered for the juvenile delinquency problem 
than for most of the other social problems considered in this book. These 
techniques of intervention fall into two broad categories: prevention of 
juvenile delinquency and rehabilitation of the delinquent. The first two 
readings examine some of the more promising attempts to prevent youthful 
law violation; the final reading shows how youths may be treated once they 
make the delinquency committment. 

John M. Martin, in his article “Three Approaches to Delinquency Pre- 
vention: A Critique,” concludes that the prevention of delinquency is actu- 
ally a problem of social reorganization. In disorganized areas, characterized 
by a high disposition to delinquency, social change must be stimulated so 
that residents may be better able to control those environmental conditions 
conducive to delinquency. However, Martin feels that the local community 
must be organized for this effort. As in the Chicago Area Project, local 
residents should be utilized in a prevention program since they play a vital 
role in the socialization of the area children. Through the participation of 
qualified local residents in youth welfare organizations, both the area adults 
and juveniles become committed to the objectives of the program. 

In the second reading the description of the Mobilization for Youth pro- 
gram in New York City emphasizes another dimension of the problem. This 
comprehensive delinquency prevention project based upon the Cloward 
and Ohlin theory of blocked opportunity is concerned with enhancing all 
of the individual's life opportunities. A multi-million dollar program, the 
largest of its kind, MFY has experimented with many innovative techniques 
that are designed to provide the lower-class youth with greater opportu- 
nities in the areas of employment, education, community action, and special 
individual, family, and group needs. Although some of these new techniques 
have aroused bitter controversy, they may well turn out to be the solution 
to the problem and must, in the long run, be evaluated on that basis. Un- 
fortunately, no formal evaluation of this program is available at present. 

One of the alternative ways in which a juvenile court judge may dispose 
is to commit the youth to an institution. Traditionally, 
juvenile institutions have been little more than “reform schools” where 
emphasis has been placed on work and discipline with little attention paid 
to discovering and modifying the basis of the delinquent’s deviant behavior. 
The Provo Experiment, described and analyzed in three sections by Empey 
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and his associates in the third reading, is one of many new rehabilitation pro- 
grams based upon sociological theory which attempt to change the delinquent 
values and attitudes that support lawbreaking. This program uses guided 
group interaction, a form of group therapy, as a technique to facilitate the 
boys’ gaining insight into their behavior and helping each other find solutions 
to mutual problems. 

There is little doubt that juvenile delinquency is an overt social problem 
in the United States. Unfortunately, we have not solved this problem and 
we probably will not solve it in the very near future. Although many pro- 
grams designed to rectify it are being attempted at the present time, many 
more will undoubtedly have to be tried before our society finds a complete 
solution to the tragedy of wasted and misspent youth. 
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THREE APPROACHES 
TO DELINQUENCY PREVENTION: 


A CRITIQUE’ 


John M. Martin®* 


Aside from punishment and strict repres- 
sion, delinquency prevention is usually 
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defined in these three different ways: 
1, Delinquency prevention is the 
sum total of all activities that contribute 
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to the adjustment of children and to 
healthy personalities in children. 

2. Delinquency prevention is the at- 
tempt to deal with particular environ- 
mental conditions that are believed to 
contribute to delinquency. 

3. Delinquency prevention consists 
of specific preventive services provided 
to individual children or groups of 
children.’ 


GENERAL DESCRIPTION 


The logic underlying preventive activ- 
ities of the first type is disarmingly 
simple: anything that contributes to the 
adjustment of children and to their 
healthy personality development prevents 
delinquency. Basically this approach 
links delinquency prevention with gen- 
eral improvements in the institutional 
fabric of our society, particularly as these 
affect child welfare. In large part this ap- 
proach rests on a continuation and exten- 
sion of measures, now commonplace on 
the American scene, which are designed 
to reduce the economic inequities of our 
social system. Such activities include pro- 
cedures for raising the income levels of 
poverty stricken families, better low-rent 
housing, improving job tenure and work 
arrangements, and other means for reduc- 
ing the rigors of poverty and economic 
insecurity. The approach also embraces 
attempts to reduce prejudice and dis- 
crimination against minority group 
people, increase the educational achieve- 
ments of oncoming generations, improve 
marital relations by premarital counseling 
and family social work, and increase the 
impact of religious doctrines on both 
adults and children. 

Preventive activities of the second 


1H. A. Bloch and F. T. Flynn, Delinquen- 
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type, by and large, aim to overcome 
factors in the immediate environment of 
children that seem to contribute to their 
delinquency. Such activities include at- 
tempts at community organization, such 
as the Chicago Area Projects (to be dis- 
cussed later in this article); work by 
“coordinating councils” for harmonizing 
the efforts of welfare and child care 
agencies in delinquency prevention; the 
work of recreational and character-build- 
ing agencies of all types; and attempts to 
reduce the commercial activities of adults 
which are clearly illegal and detrimental 
to the welfare of children who may get 
caught up in such traffic as, for example, 
the sale of liquor to minors, dope ped- 
dling, and receiving stolen goods. 
Preventive activities of the third type 
include probation and parole services to 
children and youths, the programs of 
residential institutions and special schools 
for delinquents, child guidance clinics 
insofar as they are concerned with the 
diagnosis and treatment of delinquents, 
direct work with antisocial street gangs, 
anda variety of other services whose prin- 
cipal purpose is the adjustment of in- 
dividual children or groups of children. 


RELATIVE MERITS 


It would be enormously difficult, if not 
impossible, to measure the effectiveness 
of these three types of preventive activ- 
ities in terms of their ability actually to 
reduce delinquency, and no attempt will 
be made to do so here. However, genera 
comment will be made about the relative 
merits of the three approaches. 

In the main it is correct to conclude 
that improvement in the collective wel- 
fare, particularly in the welfare of 
depressed minority people, will reduce 
delinquency. In areas such as metro- 
politan New York the reduction of 
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juvenile delinquency is most intimately 
linked with the successful assimilation of 
low-status groups, in particular the ever 
increasing number of migrant and up- 
rooted Negroes and Puerto Ricans.’ 
Whatever contributes to the welfare and 
assimilation of these people reduces the 
delinquency rate among their children 
and, correspondingly, in the communities 
in which they live; conversely, whatever 
impedes their progress inflates the delin- 
quency rate in those areas. 

But the relationship between delin- 
quency and improvement in the general 
welfare is more complicated than it ap- 
pears at first glance. For example, al- 
though it is tempting to claim that 
improved housing and the reduction 
of poverty will reduce both crime and 
delinquency, evidence that delinquency 
is highest during periods of extreme 
prosperity and not during depressions, as 
well as awareness of the variety and num- 
ber of offenses committed by middle- and 
upper-class persons, should warn us 
against the facile assumption that the 
elimination of poverty is the Rosetta stone 
of crime prevention. 

The relationship between delinquency, 
at least in terms of official statistics, and 
poverty and poor housing has, of course, 
long been noted by students of social 
problems. However, it is erroneous to 
conclude that the abolishment of these 
living conditions will also abolish delin- 
quency among low-status children. As 
Bernard Lander pointed out in his study 
of differential juvenile delinquency rates 
by census tracts in Baltimore,’ delin- 
quency appears to be fundamentally 
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related to social instability or anomie 
and not basically to poverty and poor 
housing. 

It is within this context that we can 
best understand the disillusionment of 
those who expected too much by way 
of delinquency prevention from public 
housing. Their disappointment is well 
reflected in the pungent remark report- 
edly made by one student of New York's 
slums: “Once upon a time we thought 
that if we could only get our problem 
families out of those dreadful slums, then 
papa would stop taking dope, mama 
would stop chasing around, and Junior 
would stop carrying a knife. Well, we've 
got them in a nice apartment with modern 
Kitchens and a recreation center. And 
they're the same bunch of bastards they 
always were.”* 

Emphasis upon anomie or social dis- 
organization as a basic contributing factor 
to the high delinquency rates character- 
istic of some urban areas, with a con- 
comitant de-emphasis of the obvious 
poverty of these areas as the underlying 
factor in their high delinquency rates, 
would, then, appear to be of cardinal 
importance for understanding and pre- 
venting delinquency in such places. 


ANOMIE AND DELINQUENCY 


Useful as Lander’s statistical analysis 
of census tracts in Baltimore may be for 
destroying the myth that poverty and in- 
adequate housing are the root causes of 
delinquency, the relationship between 
anomie and delinquency may also be 
more complicated than it seems. Lander 
emphasized the “internal” disorganization 
characteristic of high delinquency areas. 


1D. Seligman, “The Enduring Slums” in The 
Editors of Fortune, The Exploding Metropolis, 
Garden City, N.Y., Doubleday, 1958, pp. 11l- 
132. 
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Yet relatively stable neighborhoods may 
also be characterized by comparatively 
high rates of delinquency. A good ex- 
ample of just such a neighborhood is the 
tightly knit Italian slum of “Eastern City” 
examined by William Foote Whyte in his 
classic, Street Corner Society® 

The existence of stable but delinquent 
neighborhoods suggests that there are at 
least two kinds of areas that produce 
delinquency: 

One is the rapidly changing and 
thoroughly chaotic local area of the kind 
isolated by Lander, perhaps best illustrat- 
ed by New York City’s racially mixed 
and tension-ridden Spanish Harlem so 
well described by Dan Wakefield in 
Island in the City.’ 

The other is the rather well-organized 
neighborhood such as the Italian ethnic 
community studied by Whyte, “disorga- 
nized” primarily in the sense that the way 
of life there is judged “out of step” when 
contrasted with the essentially middle- 
class culture of the greater society.’ 

It is in the second kind of area partic- 
ularly that well-developed relationships 
are likely to exist between criminally 
precocious adolescents, corrupt politi- 
cians, and the seemingly inevitable 
racketeers. These relationships go far in 
explaining the easy transition many 
delinquents make from juvenile misbe- 
havior to the more sophisticated forms of 
adult criminality. It is in this type of area, 
too, that personality and family structures 
are less likely to split and disintegrate 
under the stresses and strains character- 


*W. F. Whyte, Street Corner Society, en- 
larged edition; Chicago, University of Chi- 
cago Press, 1955. 

‘D, Wakefield, Island in the City, Boston, 
Houghton Mifflin, 1959, 

* For a further discussion of these two kinds 
of delinquency areas, see W. F. Whyte, “Social 
Organization in the Slums,” American Soci- 
ological Review, February, 1943, pp. 34-39. 


istic of more chaotic and tension-ridden 
neighborhoods. 

But distinctions of this sort, important 
as they may be for understanding differ- 
ences in the social structure of delinquen- 
cy areas, must not obscure a more basic 
fact: quite aside from the stability or 
instability of social relations in delin- 
quency-prone areas, the traditions, stan- 
dards, and moral sentiments of such areas 
are notoriously delinquent and criminal 
in “complexion” and “tone.” This peculiar 
cultural climate has long been recog- 
nized by students of urban life, particular- 
ly by the ecologists and social psycholo- 
gists of the “Chicago School” of Amer- 
ican sociology.® 

Recently this recognition has linked up 
with a more general discussion of social 
class subcultures and particularly with 
more detailed analyses of lower-class cul- 
ture as a breeding ground for delin- 
quency. A good example of this is found 
in an article by Walter B. Miller which 
called attention to the delinquency prone- 
ness of lower-class culture in a discussion 
of the “focal concerns” of the urban lower- 
class way of life. Millers emphasis is 
not upon the so-called “subculture of the 
delinquent gang” as discussed by Albert 
K. Cohen, but upon the content of the 
whole mode of existence of urban lower- 
class people. Miller believes that in the 
lower class, in contrast with the middle 
class, people are likely to have commit- 
ments to focal concerns such as physical 


*For an excellent survey of studies in the 
“social ecology” of crime conducted during the 
past 150 years, see T. Morris, The Criminal 
Area, London, Routledge and Kegan Paul, 1958, 
chaps. I-VI. 

°W. B. Miller, “Lower Class Culture as a 
Generating Milieu of Gang Delinquency,’ The 
Journal of Social Issues, Vol. 14, No. 3, 1958, 
pp. 5-19. 

“See A. K. Cohen, Delinquent Boys: The 
Culture of the Gang, Glencoe, Ill., The Free 
Press, 1955. 
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“toughness,” “smartness” interpreted as 
the ability to “con” or dupe others, and 
“excitement” in terms of seeking thrills, 
taking risks, and courting danger. When 
these commitments are combined with 
the intense need for ‘in-group” member- 
ship and status or “rep” so characteristic 
of lower-class adolescents, Miller feels 
that conditions are especially ripe for the 
development of juvenile misconduct, 
particularly gang delinquency. 

Thus the concept of social disorganiza- 
tion can be used to describe both stable 
and unstable delinquency areas. If we 
accept such disorganization as basic to 
an understanding of law violation in both 
kinds of areas, then we must question the 
value of other delinquency prevention 
methods besides those aimed at the reduc- 
tion of poverty, In particular we should 
examine the limitations inherent in cur- 
rent attempts to prevent delinquency by 
the use of “individual-centered” tech- 
niques, such as social casework and re- 
lated psychological-psychiatric services. 


“INDIVIDUAL-CENTERED” TECHNIQUES 


Practitioners of such techniques work 
toward individual adjustment, not social 
change. Seldom do they try to reduce the 
delinquency-producing features of the 
delinquent’s environment, especially his 
extrafamilial environment; instead they 
emphasize adjustment to prevailing en- 
vironmental conditions. For most delin- 
quents, who are generally without 
emotional disturbance and who reflect 
the patterned deviancy so often found in 
their lower-class neighborhoods," this 
means that they are expected to make a 


“For a recent discussion of this crucial point, 
see W. C. Kvaraceus, et al., Delinquent Be- 
havior: Culture and the Individual, Washing- 
ton, National Education Association of the 
United States, 1959, chap. 7. 


355 


non-delinquent adjustment to a highly 
delinquent life situation. Our recidivism 
rates testify that at best this adjustment is 
precarious. Furthermore—and this is per- 
haps the more basic point—because such 
efforts fail to come to grips with the 
underlying social and cultural conditions 
giving rise to delinquency, they do little 
to prevent the outcropping of delin- 
quency in the first instance. Most try to 
take hold only after maladjustment, even 
delinquency itself, has become manifest 
in the lives of the youngsters they seek to 
help. 

This, however, should not be taken as 
a rejection of probation and parole, of 
training schools and reformatories, of 
child guidance clinics, and of other kinds 
of institutions and agencies given over to 
the care and “correction” of delinquents. 
Far from abandoning this line of ap- 
proach, we must work hard at improving 
existing facilities of this sort and act im- 
aginatively regarding the “invention” of 
new ones. Furthermore, we must, as we 
have seldom paused to do in the past, 
rigorously test and verify the effective- 
ness of various approaches aimed at the 
rehabilitation of individual delinquents. 
Tn this regard the basic question still to be 
answered is: To what extent and under 
what conditions do our correctional agen- 
cies really correct? 

But despite all of this, we must not 
be so carried away by our desire to 
rehabilitate delinquents that we fail to see 
individual treatment in a proper perspec- 
tive, lose sight of its limitations, and 
ignore the fundamental proposition that 
the prevention of delinquency should 
include both individual treatment and 
general or social prevention. Unfortunate- 
ly this is just what has happened. Toa 
truly remarkable degree public and 
private delinquency-prevention agencies 
have spent comparatively little money or 
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energy on community-centered programs 
of social prevention. For decades most of 
these agencies have put their effort into 
establishing various kinds of facilities for 
rehabilitating delinquents on a case-by- 
case basis, with the “model” and most 
prestigeful approach in recent years be- 
ing that of the psychiatrically oriented 
child guidance clinic. 

In sum, if we grant the primary role 
social disorganization plays in the devel- 
opment of delinquency, then the preven- 
tion of delinquency is not fundamentally 
a problem of bettering the general wel- 
fare of children or rehabilitating individ- 
uals, although the wisdom of continuing 
our attempts at both seems obvious. Nor 
for that matter is delinquency prevention 
essentially a problem of coordinating the 
activity of welfare agencies, although, 
like the application of “individual- 
centered” techniques, this too has an im- 
portant role to play in prevention. (The 
coordination of agency activity is partic- 
ularly valuable insofar as it enables ac- 
curate statistics on reported delinquency 
to be gathered in various jurisdictions, 
for it is only on the basis of such statistics 
that a community can determine the trend 
of its delinquency and measure the 
effectiveness of its preventive efforts. 
Agency coordination is even more valu- 
able when it serves to bring various 
preventive programs and techniques to 
bear on potential delinquents before their 
deviancy becomes well established.) 

Basically, the problem of delinquency 
prevention is a problem of social orga- 
nization or reorganization and other ap- 
proaches have merit only to the degree 
that they contribute to such reorganiza- 
tion. 


SOCIAL REORGANIZATION 


How can social reorganization best be 
accomplished? Although we may be both 


unable and unwilling to reduce substan- 
tially the drift toward anomie that 
Robert K. Merton’? and others have 
suggested is a pervasive characteristic of 
American society, we may be able to make 
partial inroads upon such disorganization, 
particularly insofar as it is related to the 
problem of juvenile delinquency, if we 
focus directly on the local areas in which 
delinquency is most pronounced. The 
logic underlying this proposal is that a 
local area “does not need to control the 
entire culture of a nation (which would 
be impossible) in order to control its 
delinquency rate. The things that need to 
be done are local and relate to personal 
interaction rather than to the larger in- 
stitutions.”"* The essence of this approach 
to social reorganization, then, is to stim- 
ulate social change in delinquency-prone 
neighborhoods. 

Unfortunately we have no rich arsenal 
of tried and proven techniques for ac- 
complishing such change. Much needs to 
be learned and many innovations need to 
be developed toward this end. Despite 
these difficulties, however, we do know 
much about stimulating change in delin- 
quency areas. The framework within 
which the reorganization of such neigh- 
borhoods can be accomplished has been 
well described by Frederic M. Thrasher 
in his outline of a proposal for coordinat- 
ing neighborhood activity for delinquency 
prevention." 

This proposal envisions that any 
attempt to prevent delinquency in local 


*See R. K. Merton, Social Theory and 
Social Structure, Glencoe, Ill., The Free Press, 
1949, chap. IV. 5 

®E. H. Sutherland, “Prevention of Juvenile 
Delinquency” in A. Cohen et al. (eds. ), The 
Sutherland Papers, Bloomington, Indiana Uni- 
versity Press, 1956, pp. 131-140. 

“F, M. Thrasher, “Some Principles Under- 
lying Community Co-ordination,” The Journal 
of Educational Sociology, March, 1945, pP- 
387—400. 
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areas must fix responsibility for social 
change at the neighborhood level where 
such changes can be implemented by 
local community leaders assisted by ex- 
perts. Implicit in this approach is the as- 
sumption that in even the most delin- 
quency-prone neighborhoods not all the 
residents are criminals or delinquents, 
and that in such areas there is actually a 
duality of conduct norms—one favoring 
law-abiding behavior, the other favoring 
delinquency." 

Although Thrashers plan utilizes, as 
subsidiary techniques, the best services 
offered by the usual community agencies 
—especially those of school, court, train- 
ing institutions, and child guidance clinic 
—his proposal “represents a radical depar- 
ture from the methods of social work and 
community organization as formerly con- 
ceived,”"* 

This comment made almost three 
decades ago is nearly as applicable now 


as it was then. When one surveys current , 


social work efforts at community orga- 
nization, it becomes abundantly clear 
that, far from being focused in local 
areas, this activity is largely county- or 
city-wide in scope. Furthermore, all too 
often “community organization” in social 
work means that professional social work- 
ers meet with one another and with up- 
per- and middle-class laymen for the 
purposes of mapping fund-raising cam- 
paigns, educating the public, coordinating 
agency activity, and similar objectives. 
Even when particular neighborhoods are 
the targets for such organization, seldom 
is the basic responsibility for such work 


For a discussion of the duality of con- 
duct norms in delinquency areas, see S. Kor- 
bin, “The Conflict of Values in Delinquency 
Areas,” American Sociological Review, October, 
1951, pp. 653-661. 

"F, M. Thrasher, The Gang, second revised 
edition; Chicago, University of Chicago Press, 
1936, p. 538. 
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placed in the hands of leaders who are 
truly representative of the people living 
in such areas. 

Fundamentally the difference be- 
tween the kind of plan outlined by 
Thrasher and traditional social work 
proposals for community organization is 
that in the former the real work is done 
by local residents who, banded together 
in a committee or council, act to (1) get 
the facts about delinquents and delin- 
qency in their neighborhood; (2) orga- 
nize existing preventive forces serving 
their neighborhood; (3) stimulate the 
development of new programs and ser- 
vices as required; and (4) in cooperation 
with professional agencies, look to the 
adjustment of their own delinquents, or- 
ganize the leisure-time activities of their 
own children and young people, and im- 
prove the neighborhood environment, 
particularly by encouraging the enforce- 
ment of laws outlawing the activities of 
“slum landlords,” petty racketeers, and 
other adults that are clearly detrimental 
to the welfare of their neighborhood and 
their children. 

Other sociologists besides Thrasher 
have also foreseen the urgency of orga- 
nizing the local community for delin- 
quency prevention. Thus Edwin H. 
Sutherland, for example, endorsed local 
community organization as the most effec- 
tive means for preventing delinquency, 
emphasized the need for placing respon- 
sibility for such organization in the hands 
of those whose children are the most 
likely to become delinquent, and cited the 
necessity of including juveniles them- 
selves as participants in such organiza- 
tion." 

The inclusion of children and youths 
in neighborhood organizations for delin- 
quency prevention is most vital. Too often 


1 Sutherland, “Prevention of Juvenile Delin- 
quency,” op. cit. 
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they are simply left out of the planning 
and management phases of such activity. 
As a result, the isolation of their ado- 
lescence is compounded and a real op- 
portunity for establishing closer ties 
between the generations is overlooked. 


CHICAGO AREA PROJECT 


Perhaps the best known of the relative- 
ly few delinquency-prevention programs 
predicated on local community organiza- 
tion that are actually in operation are 
the Chicago Area Projects developed by 
Clifford R. Shaw and his associates." 
Basically these projects aim at producing 
internal cohesiveness and conventional 
behavior in delinquency areas through the 
development of indigenous leadership. 
Outside professional leadership is min- 
imal. Chiefly it is used to interest and 
develop local talent. Program activities 
are not ends in themselyes but are used 
to achieve local unity. Some direct work 
is done with children and adolescents on 
a one-to-one counseling basis, and 
psychiatric and other types of referrals 
are made when needed. But the central 
aim is to draw local youngsters into vari- 
ous project activities so that they will 
identify with conventional rather than 
with delinquent groups and cultural 
patterns. 

Outside leaders have a definite but 
limited role. This approach to area re- 
organization places principal emphasis on 
the role of natural community leaders 
who are carriers of conventional conduct 
norms. Not only do such leaders serve as 
nondelinquent models for emulation by 
youngsters attracted to programs offered 


For detailed descriptions of the Chicago 
Area Projects, see A. Sorrentino, “The Chica- 
go Area Project After 25 Years,” Federal Pro- 
bation, June, 1959, pp. 40-45; S. Kobrin, “The 
Chicago Area Project—A 25-Year Assessment,” 
The Annals of the American Academy of 
Political and Social Science, March, 1959, pp. 
19-29. 


by projects of this type, but because these 
indigenous leaders have prestige in the 
local area, they easily attract adults, as 
well as children and youths, to project 
programs in the first instance. It is around 
natural community leaders, then, that 
legitimate social structures can be ger- 
minated and multiplied in delinquency- 
prone areas. And it is in relationship with 
such leaders and within such structures 
that youngsters can develop the close and 
intimate attachments with conventional 
models, achieve the satisfactions, and 
acquire the sense of personal worth and 
purpose necessary to counter the drift 
toward delinquency characteristic of their 
life situations. 


SOME BASIC QUESTIONS 


Two basic questions arise relative to 
preventive programs like the Chicago 
Area Projects: First, can they be estab- 
lished, and once established will they 
last? Second, do they actually prevent 
delinquency? 

In regard to both parts of the first 
question, the answers seem to be definite- 
ly affirmative. Thus, in their recent 
evaluation of the Chicago Area Projects, 
Witmer and Tufts found that: 


1. Residents of low-income areas can or- 
ganize and have organized themselves into 
effective working units for promoting and 
conducting welfare programs. 

2. These community organizations have 
been stable and enduring. They raise funds, 
administer them well, and adapt the pro- 
grams to local needs. 

3. Local talent, otherwise untapped, has 
been discovered and utilized. Local leader- 
ship has been mobilized in the interest of 
children’s welfare.1° 


”H. L. Witmer and E. Tufts, The Effective- 
ness of Delinquency Prevetion Programs, Chil- 
dren’s Bureau, United States Department of 
Health, Education, and Welfare, Publication 
350, Washington, Government Printing Office, 
1954, p. 15. 
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A definite answer to the second ques- 
tion is much more difficult to obtain. 
However, two types of evidence tentative- 
ly suggest that it too may be affirmative. 
First, statistics from 1930 to 1942 indicate 
that delinquency rates declined in three 
out of four of the communities in which 
projects were then being carried on; 
second, in some of the projects, work with 
men and boys on parole from institutions 
has been very successful, with one project 
noting that out of forty-one parolees 
worked with between 1935 and 1944, only 
one was recommitted to an institution.” 
However, evidence such as this, without 
comparable controls, must obviously re- 
main inconclusive. As has been remarked 
elsewhere, “the role of any preventive 
agency is likely to be most difficult to 
assess.”2? The Chicago Area Projects are 
no exception. 

Another question that arises with 
respect to delinquency prevention pro- 
grams geared to local leadership is: How 
can they best be originated? In this 
regard Walter C. Reckless has warned 
against waiting for the “spontaneous 
generation of experimental action”; out- 
side help must get such programs started 
by stimulating local leaders to action. 
Likewise it seems necessary that outside 
assistance should also include sufficient 
money, at least in the beginning, to help 
defray costs. Again and again programs 
of this type have foundered because the 
few hundred dollars raised by raffles, cake 
sales, thrift shops, and local donations 
were simply not enough to meet day-to- 
day expenses. 

Who should provide such assistance? 
To this there are a number of answers. 
The potential role of private foundations, 


» Ibid., p. 16. 

“ Bloch and Flynn, op. cit., P- 514. 

2 W. C. Reckless, The Crime Problem, New 
save Appleton-Century-Crofts, 1950, pp- 524- 
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boards of education, fraternal organiza- 
tions, and private industry and labor 
unions in supporting or initiating such 
activity is enormous. Of special signifi- 
cance is the potential but presently under- 
developed role urban churches can play 
in this field. The force of organized 
religion in the prevention of delinquency 
will be more fully realized if, and only if, 
more churches make realistic financial 
appropriations for such purpose and if, 
on the personal level, more churchmen 
base their approach to delinquency on 
love, direct service, intimate communica- 
tion, and example, instead of on benign 
indifference, social distance, and exhorta- 
tion.” 

Assistance should also be available 
from other sources. For example, commu- 
nities in states with Youth Authority plans 
might well call upon such authorities for 
help insofar as these state agencies actual- 
ly make provision for realistic assistance 
to local communities; and in New York 
the new State Youth Division, one pur- 
pose of which is to stimulate communities 
to take action with regard to delinquency, 
should be a prime source of both money 
and advice, as should the Youth Board in 
New York City. Although the Federal 
Youth Corrections Act makes no provi- 
sion for rendering assistance to local com- 
munities, the capacity of the federal 
government in this and other facets of 
community programs for delinquency 
prevention is tremendous. Finally, profes- 
sional social workers themselves, as 
citizens, as agency representatives and 
educators, and as spokesmen for their 


2 For excellent descriptions of religious pro- 
grams in which churchmen have established 
intimate relationships with gang members and 
other residents of delinquency-prone neighbor- 
hoods, see C. K. Myers, Light the Dark Streets, 
Greenwich, Conn., Seabury Press, 1957, and 
H. J. Rahm and J. R. Weber, Office in the Alley: 
Report on a Project with Gang Youngsters, 
Austin, University of Texas, Hogg Foundation 
for Mental Health, 1958. 
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highly influential professional associa- 
tions, might become less remiss about 
endorsing, inaugurating, and experiment- 
ing with community-centered crime 
prevention programs. 

In any event, if neighborhood pro- 
grams run by residents are to develop 
to their full potential, it seems almost 
axiomatic that outside assistance must be 
provided. 


IN SUMMARY 


Students of delinquency are becoming 
increasingly aware of the necessity of 


reaching out beyond the child and his 
family in their efforts at prevention, It is 
submitted that the most efficacious ap- 
proach for modifying the operating milieu 
of the bulk of our delinquents is through 
the widespread establishment of commu- 
nity-centered programs of prevention. 
Supported by continued improvement in 
the collective welfare—particularly in 
terms of the successful assimilation of 
low-status groups—and incorporating the 
best of “corrections” and individual treat- 
ment, the community-centered approach 
offers the most hope for reducing law- 
violation by our children and adolescents. 


MOBILIZATION FOR YOUTH 


The years 1962 and 1963' were challeng- 
ing and, in many respects, rewarding for 
the nation’s first comprehensive action- 
research experiment based on a new 
theory of the causes of juvenile delin- 
quency. 

The total Mobilization (for Youth) 
effort is based on the belief that programs 
to prevent or control juvenile delinquency 
can succeed only if they provide young 
people with genuine opportunities to be- 
have differently. Mobilization holds that 


‘The project was announced by President 
Kennedy and Mayor Wagner at the White 
House on May 31, 1962, As of the fiscal year 
beginning July Ist, Mobilization for Youth was 
to receive grants totaling $13.2 million for a 
time-limited attack on the roots of delinquency. 
Funding sources, and amounts, include the 
City of New York ($4.8 million), National 
Institute of Mental Health ($5.2 million), 
President's Committee on Juvenile Delinquency 
and Youth Crime ($1.9 million), and the Ford 
Foundation ($1.8 million). 


obstacles to economic and social better- 
ment are chiefly responsible for delin- 
quency among low-income groups. And 
it contends that members of these groups, 
particularly those who are also members 
of minorities, must be given a stake in 
the future—a tangible reason for con- 
formity—to prevent them from becoming 
alienated from the values of society. 

An attack on poverty and discrimina- 
tion is implicit in Mobilization’s under- 
lying theory. Action programs, in the 
same way, have been devised with these 
factors in mind. Thus, creative and excit- 
ing educational and work programs have 
been planned and put into operation, and 
local residents have been involved direct- 
ly in efforts to improve the social and 
economic opportunities which their com- 
munity affords to young people. 

Mobilization for Youth, a non-profit 
voluntary organization, was formed in 


From Action on the Lower East Side, Program Report: July 1962-January 1964. New York: 
Mobilization for Youth, Inc., 1964, pp. 1-30. (Editorial adaptations.) Reprinted by permission. 


1958 by a group of welfare, civic and 
religious institutions and agencies located 
on the Lower East Side of Manhattan. It 
was born of a common concern about a 
staggering increase in the area’s rate of 
juvenile delinquency—up 70 per cent in a 
three-year period, In an effort to find a 
solution to the problem, the support of 
the Research Center of the Columbia 
University School of Social Work was 
enlisted, Consultation and discussions 
led to the conclusion that a planning 
period would be essential for the develop- 
ment of a soundly-based action-research 
demonstration.* 

The planning period involved fresh, 
new thinking about community problems, 
self-evaluation by agencies and institu- 
tions and give and take by all concerned 
in order to reach a concensus. The pivotal 
role of the City of New York in the launch- 
ing of any comprehensive project also 
became apparent during this period. 

Financial assistance from the City, as 
well as the participation of appropriate 
department and agencies was a neces- 
sary prerequisite to obtaining financial 
support from the Federal Government 
and the Ford Foundation for the project 
conceived by Mobilization for Youth, Inc. 
But the City’s commitment and participa- 
tion goes far beyond finance. 

Problems have been posed by the 
project’s mandate to focus on prevention 
while faced with an obvious need to ad- 
vance remedial efforts, and over ques- 
tions as to whether services and strategies 
should be focused on the most disadvan- 
taged or the most disturbed among the 
project's “target population.” 

Some problems have also arisen, as a 


* A planning grant of $412,667 for the period 
extending from December 1, 1959 to Novem- 
ber 30, 1961 was made by the National Insti- 
tute of Mental Health on the basis of the 
Project's potential contribution to the social 
sciences, 
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result of the project’s mandate to in- 
crease the responsiveness of conventional 
persons and institutions to the needs, 
wants and culture of low-income people. 

Three methods have been employed in 
an effort to reach the project’s objectives. 
One of these, demonstration, has already 
shown signs of effectiveness in several 
major areas. Programs advanced by 
Mobilization for Youth have been 
adopted or replicated, in New York City 
and elsewhere in the nation. 

Some success has been achieved with 
the second technique—negotiation. One 
outstanding example is an agreement 
with the City’s Department of Welfare 
affecting the earnings of families of 
youngsters in Mobilization’s work pro- 
gram who receive assistance. 

But the third involving attention-get- 
ting tactics, has sometimes resulted in 
misunderstandings or counter-pressure. 
All of these approaches are outlined in 
the Mobilization proposal.’ At times they 
are interrelated and at times, in practice, 
they have conflicted with each other. A 
final word on this subject. 

Unlike most experiments, Mobiliza- 
tion’s activities are being conducted pub- 
licly in a 67-block area on the Lower East 
Side of New York.‘ Nevertheless, the 
project has proceeded as an experiment 
should—risking failure, and rejecting 
tendencies to “play it safe.” 

In the process, Mobilization has pro- 
vided guidelines for more recent cam- 


2 Mobilization for Youth: A Proposal for the 
Prevention and Control of Delinquency by Ex- 
panding Opportunities, New York, A Publica- 
tion of Mobilization for Youth, Inc., December 
9, 1961. 

‘The project area, located in Manhattan, is 
bounded by East 14th Street, the East River, 
Brooklyn Bridge, St. James Place, Pearl Street, 
Park Row, Chatham Square, Division Street, 
Canal Street, Rutgers Street, East Broadway, 
Grand Street, Rivington Street, Clinton Street 
and Avenue B. 
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paigns against poverty. Its job training 
and remedial education programs have 
sought to alleviate today’s poverty, espe- 
cially among young people aged 16 to 21. 
And its educational and other programs 
have attempted to break patterns of 
dependency by providing young children 
with better opportunities. Early child- 
hood enrichment, reading clinic, home- 
work helper and other tutoring programs 
are among the vehicles employed. 

Between October 1962 and January 
1964, some 1,952 area youth applied to 
Mobilization’s job center (the estimated 
total pool of unemployed youth in the 
MFY area is 3,280). The project was able 
to serve two-thirds of this number. This 
service spanned vocational counseling, 
work sampling and assessment, sub- 
sidized work groups, on-the-job training 
in private industry, scholarships for 
formal trade school education, remedial 
education and job placement. 

Reading programs mounted coopera- 
tively with the City’s Board of Education 

have aided 2,374 pupils, almost one-half 
of the area’s total who are reading below 
grade level. In addition, more than 2,400 
children have been served in kindergar- 
ten and pre-school programs and over 
875 in tutorial programs. During the 
period, a Mobilization “first-aid” program 
provided concrete services to approx- 
imately 1,900 impoverished families 
composed of 8,500 persons, through four 
neighborhood “helping stations,” and a 
homemaking service. 

The project also sought to clarify its 
responsibility to a “target population,” 
deciding to provide 80 to 90 per cent of 
its time and resources for persons in the 
lowest 20 per cent of the economic 
bracket, most of them members of minor- 
ity groups. Success in implementing this 

priority system is suggested by the fact 
families served by Mobilization were 57 


per cent Puerto Rican and 17 per cent 
Negro, during the first 18 months, al- 
though these two groups comprise less 
than half of the area’s families. 

Mobilization has sought to offer ser- 
vices in different ways. And statistics 
reflect that, in most instances, the project 
was on the mark in defining the needs 
and wants of the community. As one staff 
member said, in describing a Neighbor- 
hood Service Center, “an oasis was 
planted in the desert.” 


YOUTH EMPLOYMENT AND TRAINING 


Mobilization’s work program, involy- 
ing youth employment and training, is a 
pioneering effort. Started on October 15, 
1962, it has significantly influenced the 
thinking and direction of other programs 
throughout the country. 

The program’s objectives are (1) to in- 
crease the employability of youths from 
low-income families, (2) to improve and 
make more accessible training and work 
preparation facilities, (3) to help young 
people achieve employment goals equal 
to their capacities, (4) to increase em- 
ployment opportunities for the area’s 
youths, and (5) to help minority group 
youngsters overcome discrimination in 
hiring. 

A comprehensive approach to youth 
employment and training is designed to 
achieve these objectives, including: voca- 
tional counseling, work sample assess- 
ment, subsidized work experiences, 0n- 
the-job training, formal trade training, 
job placement, and a remediation pro- 
gram to overcome basic language 
deficiencies. 


Youth Job Center 


Ninety per cent of the young people 
who have applied at the Youth Job Center 
are school dropouts; 95% are Negro an! 


Puerto Rican, and many come from fam- 
ilies on welfare. Eighty-five per cent of 
the applicants are sufficiently disadvan- 
taged to be unable to obtain or hold jobs 
in private employment without work 
preparation. Each applicant is inter- 
viewed by a vocational counselor who 
assesses the most suitable type of work 
experience—direct job placement, assign- 
ment to a subsidized work crew, help in 
getting special training in industry, or in 
returning to school. Regardless of assign- 
ment, the vocational counselor continues 
to work with each youth as long as he 
needs service. 


Urban Youth Service Corps 


The Urban Youth Service Corps is a 
program of paid employment for unem- 
ployed out-of-school young people devot- 
ed to projects of social utility. Building 
trades projects at local settlements, 
churches and housing projects have 
taught youths to construct wall partitions, 
replace floor beams, lay new floors, install 
window sashes, tile floors, plaster, paint, 
and put in new sidewalks. A cooperative 
undertaking with the New York City De- 
partment of Parks calls for the construc- 
tion of bleachers. Projects within hospi- 
tals have provided dietary and nurses’ 
aide training. Other crews have been em- 
ployed in clerical tasks, woodworking, 
food trades and sewing, to name a few. 
A cooperative program with the Shell Oil 
Company, from which Mobilization has 
leased a service station, and an automo- 
tive repair shop prepare young people for 
jobs in service stations and as auto 
mechanics. 

Expansion of the Urban Youth Service 
Corps was made possible by additional 
funds granted by the Office of Manpower, 
Automation, and Training of the U.S. 
Department of Labor. 


Mobilization for Youth 


On the Job Training 


Mobilization’s youth employment effort 
has developed new forms of on-the-job 
training. As part of a Job Development 
Unit, the on-the-job training program has 
focused primarily upon hard-to-place 
youths, Young people are being placed in 
private industry, often in small busi- 
nesses, with employers sharing the cost 
for initial training. Careful procedures 
have been devised, including field visits 
and telephone follow-ups, to insure the 
integrity of the placement for training 
purposes. Experience has indicated that 
on-the-job training is the most effective 
device for job upgrading. 


Training and Remediation 


Tuition payments for trade training on 
a full or part-time basis have been made 
possible by an additional grant from the 
Lavenberg Foundation. A “Second 
Chance” Tutorial Program, emphasizing 
the teaching of basic language and num- 
bers skills, is made available to trainees. 
As a result of their experience in the work 
program, a significant number of youths 
have been encouraged to return to school. 

While it is too early to assess the results 
of our employment efforts, one interest- 
ing fact has emerged. A large percentage 
of young people in the program have 
either been on probation or parole, and 
many are gang members. When given the 
opportunity, they have performed effec- 
tively. Disciplinary problems have been 
rare, even when members of unfriendly 
gangs have worked side by side on the 
same crew. Apparently, the commonality 
of the work situation reduced conflict. 


EDUCATION 


Mobilization for Youth has identified 
two broad substantive areas requiring 
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new thinking, approaches or emphasis if 
the public schools are to serve low- 
income, minority-group children ade- 
quately. And its education program, ad- 
vanced cooperatively with the New York 
City Board of Education, stresses action 
in these areas. 

The first is educational technology, 
particularly in reading. Because the 
school program has a high degree of 
verbal content, scholastic accomplishment 
relates directly to reading comprehension, 
writing and speech fluency. The Mobili- 
zation for Youth program also seeks a re- 
duction of the gap in understanding 
which exists between the educational 
system and its low-income clientele. In 
our view, the failure of some pupils to 
achieve in school has been too widely 
ascribed to their “inadequacies.” 

While it is true that lower income 
socialization gives a youngster poor prep- 
aration for managing the classroom 
environment, it is also true that insuf- 
ficient attention has been given to deter- 
mining how that environment contributes 
to education inadequacy. 

These programs deal primarily with 
educational (reading) technology: 

(1) The Homework Helper—enthu- 
siastically received by pupils, tutors and 
teachers—tests the effectiveness of high 
school youths of similar class and ethnic- 
ity in tutoring elementary school young- 
sters badly in need of assistance, while at 
the same time providing incentives for 
the high school student to remain and 
achieve in school, Its participants include 
570 pupils and 240 tutors in 11 schools. 

(2) The Early Childhood program 
emphasizes materials and practices to 
enrich language and concept formation, 
attention-memory, and the development 
of awareness of one’s self. It involves 20 

kindergarten and 20 first-grade classes. 


Four pre-school classes for four-year olds 
have also been organized. 

(3) The Therapeutic Curriculum, an 
experimental program of the Institute for 
Developmental Studies, is operating on 
contract within the Mobilization area. It 
is designed to attack the problem of 
language impoverishment by intervening 
with rich experiences in listening, speak- 
ing, vocabulary building, and concept 
formation at the pre-first grade level. It is 
expected that the children in the experi- 
mental group will be able to achieve 
better in their academic subjects once 
formal schooling begins. 

(4) Two Reading Clinics have been 
organized to serve Elementary and Junior 
High school children. They are engaged 
in intensive study of the reading interests 
of low-income youngsters, and hope to 
determine the extent to which current 
materials, in reflecting values and ways 
of life alien to underprivileged children, 
act as a deterrent in the motivation of 
these students. Classes for the parents 
of retarded readers have provided aid 
with simple, systematic, approaches to 
assisting their children in reading devel- 
opment. 

(5) Nine Mobilization Reading 
Teachers in each of the area’s 16 elemen- 
tary schools serve approximately 90 
moderately-retarded readers, with one 
day per week spent in workshops for the 
development of experimental material 
and approaches to the solution of reading 
problems, 

Total involvement in efforts to attack 
reading retardation, during the first one- 
and-one-half years was 2,374 pupils, ap- 
proximately 50 per cent of the number of 
area students requiring such assistance. 

(6) Guidance Teachers, assigned by 
Mobilization to 14 elementary schools, 
have emphasized to a greater degree than 


heretofore the guidance counselors’ rela- 
tionship to the instructional aspects of 
school life. The counselors’ work with 
small groups of first grade youngsters 
who are showing difficulties in reading 
readiness, and small groups of third and 
fourth grade youngsters whose potential 
is high, but whose reading performance 
is low. 

(7) A “Second Chance” Guidance 
and Tutoring Program, for school drop- 
outs, serves the tutorial needs of Mobili- 
zation youngsters within the Work, 
Coffee House, and Social Reintegration 
Programs, particularly in basic language 
and numbers skills, as well as providing 
an educational guidance service to teen- 
age youths, 

(8) Two Laboratory Schools, one 
Elementary and the other Junior High, 
have been so designated to develop pre- 
service training programs for teachers in 
low-income area schools in cooperation 
with teacher training institutions. These 
schools also serve as centers of experi- 
mentation with curriculum ideas and 
materials developed at Mobilization for 
Youth and the local colleges. 

Programs which, in addition to em- 
phasizing educational technology, aim to 
decrease gaps in understanding between 
the system and its clientele are also un- 
der way. These include: 

(1) The School Community Relations 
and Small Group Program, which en- 
courages home visiting by teachers of all 
youngsters in their classes—a practice 
which has gone out of style, yet which 
may be particularly valuable in low 
income areas, where many teachers are 
strangers to the community. Social work- 
ers within this program, in addition to 
conducting workshops on home visiting, 
serve as consultants to teachers on low- 
income life and style, and provide, on a 
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modest basis, individual and group 
counseling to parents and school children. 

(2) The Curriculum Center is geared 
to the location and development of 
materials, and the implementation of 
methods, which are specifically relevant 
to low-income minority group children. 
Content area priorities are the language 
arts and social studies, including material 
related to employment opportunities. 

(3) In-Service Training emphasizes 
such courses as “The Lower East Side 
Community,” “The Negro in the United 
States” and “Home and Family.” 

(4) The Parent Education program, 
which hopes to increase communication 
between the school and the community, 
is referred to in the “Community Orga- 
nization” section of this report. 


COMMUNITY ORGANIZATION 
AND DEVELOPMENT 


Organizing the Unaffiliated 


The “Organizing the Unaffiliated” pro- 
gram stems from Mobilization’s commu- 
nity development approach, in which the 
community itself is the target for change, 
rather than the individual delinquent. 
Special attention is given to discrimina- 
tion and other problems in education, 
employment, and housing. 

The program hopes to increase the 
power of low-income people to effect 
community decision-making processes. A 
major rationale for this objective stems 
from the personal sense of powerlessness 
felt by many lower income people, who 
as a result, have little motivation to learn. 
If fate, luck, or chance controls one’s 
destiny, attempts to improve one’s lot 
are a waste of time. By supporting and 
encouraging opportunities for social ac- 
tion, organizing the unaffiliated hopes to 
counteract such self-defeating attitudes. 
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Such large-scale efforts as a Voter Reg- 
istration campaign have been launched 
or enhanced as a result of the unaffiliated 
program. Parent Education aides, in ad- 
dition to contacting newcomers to facili- 
tate their best utilization of schools and 
other community resources, assist individ- 
uals and groups in discussing problems 
with school personnel and in taking action 
when their concerns are not heard or 
resolved. Organizing the Unaffiliated 
has strengthened existent lower-income 
groups, such as the Council of Puerto 
Rican Organizations, consisting of 26 
groups representing 2600 people, and 
organized new groups, such as the Negro 
Action Group, with an active membership 
at the present time of 300 persons. Casa 
de la Communidad, a community orga- 
nization storefront, has played a signifi- 
cant role in the initiation of new groups 
of unaffiliated persons, 

In addition to professional community 
organizers, this program depends heavily 
upon the activities of indigenous commu- 
nity workers, themselves low-income 
persons. 


Neighborhood Councils 

of the Lower East Side 

Neighborhood Association 

The Lower East Side Neighborhoods 
Association includes the schools, public 
agencies, business concerns, religious or- 
ganizations, civic groups, social agencies, 
and others predisposed to involvement in 
community matters. A contract with 
Mobilization for Youth strengthens their 
community coordination and planning 
efforts. It provides for the organization of 
neighborhood councils to support these 
attempts. 


HOUSING SERVICES UNIT 


Mobilization’s housing services consist 
of housing clinics and apartment finding 


(Services to Individuals and Families), 
collective protest activities, such as rent 
strikes (Community Organization), and 
a Housing Services Unit. 

The unit provides technical informa- 
tion to members of the Mobilization staff 
and to community groups interested in 
housing. It systematically collects data on 
housing violations, through a Central In- 
formational File. Organized by landlord 
and building, the file compiles complaint 
and action reports from housing clinics 
in the area and from cooperating commu- 
nity organizations. It increases the ef- 
fective processing of complaints, and 
enables the selection, for enforcement ac- 
tion and rehabilitation aid of those land- 
lords who are responsible for the more 
distressing housing conditions in the area. 
The file also serves to document the in- 
adequacy of current code enforcement 
efforts, pointing to the need for changes 
in housing procedures and laws. 

The Housing Services Unit also acts in 
an advisory capacity to guide the agency 
in developing policy positions regarding 
housing problems. 

Finally, the unit has shown itself to be 
uniquely suited to assist in formulating 
new housing rehabilitation strategies. By 
virtue of its commitment to the service 
of low-income groups and its community- 
based mandate, Mobilization for Youth 
can exploit facets of the housing problem 
which are apparent locally, As an experi- 
mental demonstration project, Mobiliza- 
tion can also be utilized by the regular 
agencies in their exploration of new pro- 
grams. 

Negotiations were under way as 1964 
began with New York City housing 
agencies to develop a Rehabilitation Con- 
sultation Service, to provide landlords 
with advice on needed repairs and guide 
them through the several housing agen- 
cies, to facilitate the use of the municipal 


loan fund and tax abatement procedures. 
Also being negotiated, at the same time, 
was the organization of a Non-Profit Local 
Improvement Corporation to purchase 
buildings, demonstrate different rehabili- 
tation tactics, and develop the role of 
tenant’s representation. 


LEGAL SERVICES 


A Legal Service Unit, consisting of 
four lawyers, consultants, and an ` Ad- 
visory Committee of Columbia Law 
School faculty, was established in Jan- 
uary, 1964, to mitigate inequalities of 
justice and help reduce the shortage of 
lawyers for poor people. 

Mobilization’s approach to legal ser- 
vices stems from the fact that the primary 
contact of poor persons with the decision- 
making of government is not in the court- 
room (criminal or otherwise), but in the 
anteroom of a city, state, or federal agency 
office, as a determination of vital signifi- 
cance is awaited. In the project’s view, 
the legal profession has thus far failed in 
its obligation to develop a rule of law 
within the administrative processes of 
welfare-type programs. To some extent, 
the failure has been in advancing a con- 
ception of rights which vest in those who 
fall within the legislative intent. To a 
more profound extent, it has been in an 
almost total failure to provide a source 
of legal assistance to complete the realiza- 
tion of rights which are quite clear under 
the relevant statutes, but which are ob- 
served more in the breach than otherwise. 

Mobilization for Youth is only the third 
organization in the history of New York 
City to be granted the right by the courts 
to engage in legal aid assistance (the 
others are the Legal Aid Society and the 
local bar association). It has used this 
right to focus upon major areas of civil 
law, such as the Welfare Abuses (resi- 
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dent) Law of New York State, and hous- 
ing, unemployment insurance, and con- 
sumer fraud problems. The Unit also 
provides legal representation in police 
stations, plays an active role in the dis- 
position of convicted persons, and assists 
Legal Aid attorneys in the conduct of 
trials, 


SERVICES TO INDIVIDUALS 
AND FAMILIES 


Fast, visible, concrete assistance to 
impoverished slum residents is the goal 
of Mobilization’s program of Services to 
Individuals and Families. This program, 
on the basis of new priorities, now focuses 
upon the following: 

1. Increasing the use of existing in- 
stitutional facilities by low income per- 
sons. 

2, Accumulating data to document 
required policy changes in public agen- 
cies in order that they may be more 
responsive to the special needs of the 
poor. 

3. Ameliorating the effects of poverty, 
such as alienation, tension, and psycho- 
logical damage, where these exist. 


Neighborhood Service Centers 

Four neighborhood service “helping 
stations”—opened in 1962 and 1963— 
operate out of local stores. In addition to 
making referrals to Mobilization and 
other community programs, Neighbor- 
hood Center workers serve as “social 
brokers.” Bureaucratic systems are, at 
best, difficult to manage, and low income 
persons, who need them most, are least 
able to manage them. The worker as 
broker intervenes in the client’s behalf, 
and seeks to insure at least minimal 
redress. In addition, the Centers provide 
small emergency financial grants, legal 
help, homemaking services, baby-sitting, 
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and other concrete services. A Consumer 
Aid Clinic was established in one center 
in December of 1963 to provide consumer 
advice of both a legal and non-legal 
nature. A Welfare Clinic planned for the 
spring of 1964 will provide assistance to 
residents receiving welfare by increasing 
their awareness of rights and responsi- 
bilities. Housing Clinics provide tenants 
with special help in coping with landlord 
and code enforcement problems. An 
Apartment-Finding Service also newly- 
established is geared to the reduction of 
discriminatory barriers in housing. 


Visiting Homemaker 


The Visiting Homemaker unit helps 
reduce the self-defeating attitudes and 
behavior of poor people by familiarizing 
them with available services, increasing 
communication between the persons 
served and the community, and by teach- 
ing the techniques of cooking, shopping, 
budgeting, and caring for children. 

Fifteen neighborhood women serve 
as Visiting Homemakers. The program 
hopes to test the effectiveness, as well as 
assess the problems, of using people in- 
digenous to the low-income minority 
group community in program roles, 


Mental Hygiene Clinic 


Two Mental Hygiene Clinics are test- 
ing the viability of classical treatment 
services with lower-class clients and 
experimenting with newer casework 
methods, such as family-centered treat- 
ment. Contracts have been drawn with 
two mental hygiene clinics at local settle- 
ments to conduct this program, 


Narcotics Program 


Drug addiction, called “the greatest 
public health problem since the plague,” 
is the least accessible to direct interven- 
tion of the many problems which demand 


the attention of Mobilization for Youth. 
A meaningful approach to the problem of 
drug use and addiction requires eliminat- 
ing the availability of drugs. Since this 
objective is hardly accessible to Mobiliza- 
tion’s intervention, experimentation in 
ways of reducing or altering the drug 
traffic is a cornerstone of the Mobilization 
drug program. 

A second major objective is to advance 
knowledge of prevention and treatment 
methods, Psychotherapy requires verbal 
skills not ordinarily possessed by low- 
income youth and an intensity of contact 
and relationship eschewed by the addict. 
Mobilization’s efforts, therefore, have 
been increasingly directed to group and 
community approaches. 

The Mobilization Narcotics program 
consists of: 

l. Ambulatory care, including the 
maintenance dosage of drugs—a coalition 
of community resources, including a 
medical school, the New York City De- 
partment of Health, the Lower East Side 
Narcotic Information Center, a settle- 
ment, the local public health clinic, the 
National Association for the Prevention 
of Addiction to Narcotics and Mobiliza- 
tion for Youth, is preparing an ambulatory 
care research program, including main- 
tenance dosage. While such a program 
has its political pitfalls and medical 
dangers, it does provide the opportunity 
for careful research of the circumstances 
whereby an addict will not be forced to 
go to the underworld for his drugs and 
will not be forced into a pattern of crime 
to obtain money to support his habit. 

2. Group Abstinence—Serving a limit- 
ed number of 12 addicts, this program 
will experiment with the use of group 
supports, i.e., “tough” group sanctions, 
work adjustment efforts, and cooperative 
living to achieve abstinence. 

3. Community Oriented Service—To 


limit drug experimentation on the part of 
those who may be susceptible to, but are 
as yet only peripherally involved in drug 
use, a neighborhood-based group and 
community organization program has 
been developed. 

4. Referral and Concrete Social Ser- 
vices—The Narcotics Information Cen- 
ter’s contract with Mobilization for Youth 
provides, in addition to some of the above 
mentioned programs, informational, re- 
ferral, and specific concrete social services 
to reduce the tensions which are a con- 
sequence of the addict’s life. 


Social Reintegration of Juvenile Offenders 


This program seeks to demonstrate and 
evaluate the effects of improving the 
social conditions faced by the returning 
parolee upon his chances of recidivating. 
Workers, responsible for after-care 
(parole) functions, are in contact with 
families at commitment and visit the 
youngsters monthly at the institutions. 
They provide job and school placement 
follow-up, as well as intensive family 
casework services. 


SERVICES TO GROUPS 


Group activities of a predominantly 
recreational nature are among the few 
programs in which the conventional 
world makes significant contact with 
older delinquent youngsters. Informal 
learning institutions and group-service 
activities are also uniquely able to ex- 
ploit the positive features of the minority 
groups’ cultural background. They offer 
an antidote to the insularity of slum 
youngsters who know no neighborhood 
other than the radius of a few city blocks. 
Techniques and programs are being used 
to maximize the development of work 
skills and attitudes, as well as of skills in 
urban living. Finally, they are giving 
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youngsters an opportunity to express 
grievances and a channel for collective 
social action. 


Coffee House 


Two Coffee Houses, in attractive new 
facilities, symbolic of the style and mood 
of the youths themselves, have been 
opened, Serving as social and cultural 
centers, these shops cut across gang lines. 
The youths themselves play a large role 
in managing these facilities. One shop 
contemplates a Spanish “Living Theatre” 
workshop, offering members the oppor- 
tunity of participating in their vast cul- 
tural heritage. 


Young Adult Action Group 


The Young Adult Action Group—estab- 
lished in the fall of 1963—gives a hearing 
to the largely submerged point of view 
of adolescents. It attempts to shift the 
hurt and deflected anger of minority 
group adolescents into actions for social 
change. An organizational model with 
socio-political and educational compo- 
nents, it is, in the present day, an un- 
tapped form for low-income youth 
participation. 

Institutes on the Youth Employment 
Bill, education, problems with the police, 
civil rights and freedom rides, have been 
conducted. Funds have been raised by 
the group, community wide programs 
held, and a youth newspaper published. 
Seventy group members visited Washing- 
ton in February to support the Youth 
Employment Act, and while there met 
with Secretary of Labor Wirtz, Attorney 
General Kennedy, and several members 
of Congress. 


Detached Worker Program 

The Mobilization Detached Worker 
program—another innovating activity— 
has required a shift of professional role 
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emphasis. The worker is viewed as a 
“chamnel,” concerned with relating the 
street gang to the major institutional or- 
ders that impinge upon it (school au- 
thorities, potential employers, the courts, 
the police, etc.). Previously, the primary 
functions of the gang worker were to 
develop a personal relationship with in- 
dividual youngsters or to redirect the 
group’s energies into socially acceptable 
types of leisure-time activities. 

Fifteen workers serving approximate- 
ly 30 groups, are under contracts to local 
settlements and the New York City Youth 
Board. 


Adventure Corps 


The Adventure Corps reflects the fact 
that lower-income youth prefer the 
rituals, symbols, and activities of a para- 
military organization to the soft, folksy 
styles of more traditional recreational 
programs. Fifteen squads of youngsters 
from 9-13 participate in the Corps, which 
emphasizes community projects, sponsor- 
ship by local agencies and indigenous 
organizations, and low income youth 
leadership. Its membership is 308. 


Pre-Adolescent Program 


To many youngsters in depressed 
communities, the teen-age delinquent 
exemplifies heroism, status, adventure, 
and power. The Pre-adolescent Program 
seeks to break the repetitive pattern 
whereby younger boys are recruited to 
gang life. Bulwark of the program is a 
group of highly skilled social workers, 
based in selected community centers, 


who try to shift pre-delinquents to a more 
positive identification with community 
life. 

Leaders work with small groups of 8- 
12 year old youngsters. In addition to 
recreational activities, services range 
from remedial reading exposure to pre- 
vocational training. Parental participation 
in this, as in other group services pro- 
grams, has been successfully encouraged. 
Three hundred and six youngsters are 
active in the program, 


TRAINING 


A key supportive role to the program is 
played by MFY’s Training and Personnel 
Department. 

Its functions include in-service train- 
ing, developing study courses for MFY 
personnel, collecting and organizing 
social science techniques derived from 
Action programs, planning and supervis- 
ing field work instruction for graduate 
students in social work, education and 
vocational counseling and administering 
a scholarship program for graduate 
students, 

The Department also interprets the 
technical and theoretical base of the pro- 
grams and collects and distributes pro- 
fessional literature for staff use and devel- 
opment. 

In addition to collaborative efforts with 
Education on teacher training, MFY’s 
training program has focused upon the 
recruitment, in-service training and pro- 
fessional preparation of future social 
workers and vocational counselors. 
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THE PROVO EXPERIMENT: 


INTRODUCTION 


LaMar T. Empey? 


Most correctional programs have an un- 
certain ancestry. They have not been 
rationally conceived and deliberately 
created. They have evolved. Perhaps in 
no other area of societal life are ancient 
traditions having to do with such things 
as punishment and retribution been so 
intertwined and contrasted with modern 
concerns over organization, the law, pro- 
fessionalism and the social sciences. The 
consequence for these programs is a bur- 
den of conflicting and obscure objectives 
complicated by confusing and often con- 
tradictory mechanisms for realizing them. 

The present trend is toward the com- 
munity program. This trend has a faddish 
quality which results in many operations 
that are an interesting admixture of hope- 
ful-unreality and unanticipated difficul- 
ties, Some of the problems encountered 
in the early days of the Provo Experiment 
illustrate this point and suggest why con- 
siderable effort was eventually devoted, 
first, to the building of a theory of treat- 
ment and, second, to implementing it as 
systematically as possible. 


GENESIS 


The Experiment grew out of a program 
initiated originally by Monroe J. Paxman, 
Fourth Juvenile District Judge in Utah, 


® In collaboration with Maynard Erickson, 
Max Scott, and Jerome Rabow. 


and an advisory council of citizens, The 
objective of Judge Paxman and his ad- 
visory group was to develop a program 
for those delinquents who were not suc- 
ceeding on probation and who might be 
incarcerated unless they were corrected. 
Incarceration was alien to the philosophy 
of the judge and he sought some commu- 
nity alternative. 

This group did not have much money 
with which to work and sought to estab- 
lish a largely volunteer program. They 
sought both professional and lay support 
and advice and eventually selected Dr. 
Ray R. Canning, who was then a profes- 
sor of sociology at Brigham Young Uni- 
versity, as its first director. It was Dr. 
Canning who bore the heavy responsi- 
bility, in addition to his full-time work at 
the University, of marshalling resources 
and setting up the initial program. 

Dr, Canning had a free hand and did 
not have to be concerned with an estab- 
lished structure and solidified preconcep- 
tions as to what should be done. But the 
lack of any program structure whatsoever 
and a staff to manage it introduced liabili- 
ties of another sort. He had to struggle 
with the formidable task of building a 
system and providing a rationale by 
which to give it meaning. He was con- 
cerned, therefore, not only with the diffi- 
cult task of deriving a change of strategy 
but with all the problems of a “grass 


Previously unpublished material supplied by LaMar T. Empey. 
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roots” program: uncertain source of 
funds, the lack of a permanent meeting 
place volunteer help and resistant offend- 
ers, 

After meeting in a series of temporary 
places, he eventually acquired an aban- 
doned school as a meeting place. During 
the course of working, first with a group 
of 16-18-year-olds and later with a group 
of younger boys, Dr. Canning initiated 
a daily program consisting of a number 
of activities: remedial reading, handi- 
crafts, athletic activities, periodic group 
counseling and a kind of on-the-job train- 
ing in which a service station owner 
trained older boys as attendants and 
sought jobs for them among his competi- 
tors. 

Boys continued to live at home and 
were required to meet each day in the 
late afternoon. Public school teachers 
assisted with remedial reading and handi- 
crafts; Dr. Canning conducted group 
counseling sessions; college students pro- 
vided the transportation each day to and 
from the boys’ homes; and Brigham 
Young University made athletic facilities 
available. 

On paper the program appeared to be 
a good one. It was the kind which, if 
described in a popular article, might seem 
to have all the necessary ingredients. But 
many of the time-worn problems were 
present which make it so difficult to work 
with delinquents. Dr. Canning was espe- 
cially concerned with the resistance 
which the boys exhibited to any real 
involvement in the program. He was 
reluctant to accept that resistance as a 
given fact as many official agencies are 
forced to do, But there were other prob- 
lems as well, an honest appraisal of which 
suggested the need for reflection before 
making them permanent fixtures in the 
project. Dr. Canning preferred to con- 
sider various alternatives before settling 


upon any one approach. Unfortunately, 
however, because of ill health, he had to 
leave the program at this juncture. But it 
was these problems with which he was 
concerned, and which led eventually to 
a total reappraisal of the whole effort by 
those of us who replaced him. 


ATTENDANCE PROBLEMS 


Although the initiation of the commu- 
nity program was seen by authorities as 
beneficial, those offenders who were 
assigned to it were not overjoyed. The 
most obvious problem was their resistance 
to regular attendance. It was one thing, 
as in the past, to be ordered by a judge 
to report occasionally to a busy probation 
officer and quite another to have to attend 
a daily program. 

Both the court and the program faced 
a dilemma on this issue, There was 
nothing sacred or rehabilitative about 
attendance for attendance sake. On the 
other hand, nothing could be accom- 
plished unless offenders were present. 
Therefore, both court and program had 
to reconsider their commitment to a daily 
program. If it could not be beneficial, it 
should be discarded because once having 
been set up the integrity of both the court 
and the program were at stake. Unless 
effective sanctions—both positive and 
negative—could be found to insure atten- 
dance then its impact might be more 
harmful than useful, However, successful 
sanctions are not in plentiful supply. 
There are few programs in which delin- 
quents—or anyone else for that matter— 
who are a semi-captive population will 
immediately buy the idea that there is 
something in it for them. 

Quite the contrary, There is a great 
likelihood that the “captive” population 
either shares, or will develop, a collective 
resistance in which there is peer pressure 


both against cooperation and in favor of 
rewards for successful evasion and ma- 
nipulation. The same characteristics 
which bring honor to prisoners of war 
for successfully avoiding collaboration 
with their captors are qualitatively simi- 
lar in many ways to those which delin- 
quents exhibit in their efforts to avoid 
involvement. 


USE OF VOLUNTEERS 


A second problem had to do with the 
use of volunteers. There is a rather per- 
vasive and romantic notion that volun- 
teers, banding together to deal with the 
complex problems of modern life, can 
somehow find solutions which heretofore 
have defied the “experts.” Delinquency 1s 
one of the problems they might solve. 
But the matter is more complex than that. 

Volunteers were very much a part of 
the Provo program. They contributed a 
great deal, Eventually the question arose, 
however, as to the kinds of tasks they 
should be asked to perform. How best 
could they contribute to a community 
program for delinquents? Should they be 
expected to do everything? 

One function which volunteers per- 
formed was indispensable. It was that of 
service on the advisory council and other 
support groups. The volunteers on the 
council were very important in seeking 
funds and facilities, speaking to women’s 
and service clubs and in exerting influence 
on their political representatives. They 
provided a bridge in some cases between 
the program and the school or potential 
employers. Later, as the Experiment 
developed, they worked in cooperation 
with the Women’s Legislative Council, a 
most influential and responsible Council 
concerned with civic matters of all types. 
The Council provided a forum through 
which the pros and cons of the program 
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were debated; members of the Council 
appeared at County budget hearings in 
behalf of it; they invited state officials to 
appear and express their points of view. 
In many ways, the Council acted as a 
social conscience which was most helpful 
in explicating basic issues. 

The participation of volunteers in the 
daily treatment program was another 
matter. There were problems in working 
out ways by which they might be made 
most effective. The various people who 
participated in the program—college stu- 
dents, after-hours teachers and so on— 
either volunteered their help or were paid 
a token sum. The result was not always 
a happy one. The director frequently had 
to substitute for absent volunteers, to 
mollify their injured feelings or even to 
act as a repair man for faulty plumbing 
and a worn-out furnace. Thus, while 
over-professionalized and expensive ser- 
vices may not be the answer, neither is 
the opposite extreme. The situation 
seemed to call either for a diminution in 
program size or the acquisition of funds 
by which volunteers could contribute to, 
but who would not be expected to play 
key roles in the change process. 


UNCOORDINATED ACTIVITIES 


A third problem had to do with the 
various segments of the program—coun- 
seling, handicrafts, athletics—which were 
included because of their seeming rele- 
vance to adequate adolescent adjustment. 
But a potpourri of activities does not a 
program make. Just as a host of hypothet- 
ically useful, but malintegrated and un- 
focused, activities in the community may 
fail to adequately socialize young people, 
so in a smaller program these same 
activities will not necessarily be func- 
tional. It seemed certain that the problems 
the program was having were not solely 
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the result of delinquent depravity but of 
inadequate conceptualization and imple- 
mentation. It was difficult to find a struc- 
ture which could, first, control and then 
involve and then change offenders. 

These are not uncommon problems. In 
fact, they are so common that three gen- 
eral types of reactions to them are 
familiar, The first is organizational where 
the needs to hold the operation together 
are so great that they supersede most 
efforts to change offenders. The major 
goal is to keep the lid on and the correc- 
tional organization becomes organized to 
that end. 

The second is characteristic of treat- 
ment-oriented people who, in noting the 
apparent lack of anxiety and motivation 
among delinquents to change, either dis- 
card them as clients or tolerate untold 
chaos in the name of encouraging them to 
understand that, no matter what, the 
treaters are interested in them, But the 
anarchy that sometimes results is not an 
answer to the problem either. 

The third is characteristic of institutions 
where offenders and authorities evolve a 
subtle, and often unrecognized, rap- 
prochement in which issues are not re- 
solved, only kept covert. People keep 
their noses clean, take care of their own 
jobs, do their own time. Problems are 
kept under control at the expense of see- 
ing them solved. The wise inmate recog- 
nizes that it is to his advantage to avoid 
open conflict and cooperates to that end. 
But again the goals of rehabilitation are 
defeated, 

An appraisal of these problems in the 
Provo program seemed to call either for 
a revision of aspirations downward re- 
garding what could realistically be ac- 
complished or the need to answer some 


hard questions: What were the specific 
goals of the program—to educate, to im- 
prove interpersonal skills, to become 
better workers? What relationship did 
these activities have to juvenile lawbreak- 
ing? How could offenders, first, be con- 
trolled and then motivated to change? 

Obviously, there are no absolute an- 
swers to such questions. No one knows 
with certainty what forces lead to delin- 
quency or how they can be altered. 
Nevertheless, the logic and methods of 
science can be applied more rigorously in 
seeking answers than they have in the 
past. 

In the Provo instance, there was need 
for some theoretical guidelines, some 
kind of an intellectual map which would 
help to relate program activities both to 
the processes which lead to delinquency 
and to the variety of institutional forces 
which, quite apart from program opera- 
tion itself, tend to inhibit the develop- 
ment of effective programs. Consequent- 
ly, a conceptual structure comprised of 
three main building blocks was devel- 
oped, The first was a series of theoretical 
postulates as to why adolescents become 
persistent offenders; the second a series of 
postulates as to what should be done to 
change them; and, the third, the develop- 
ment of a basic strategy for implementing 
change. 

There was nothing sacred either about 
the postulates or the strategy that was 
developed. Given a different set of basic 
assumptions, a totally different strategy 
might have been derived. The important 
thing is that knowledge can be gained if 
program implementation is preceded by 
conceptualization and followed by 
evaluation. 


THE Provo EXPERIMENT 
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IN DELINQUENCY REHABILITATION Î 


LaMar T. Empey and Jerome Rabow 


Despite the importance of sociological 
contributions to the understanding of 
delinquent behavior, relatively few of 
these contributions have been systemati- 
cally utilized for purposes of rehabilita- 
tion” The reason is at least partially 
inherent in the sociological tradition 
which views sociology primarily as a 
research discipline. As a consequence, the 
rehabilitation of delinquents has been 
left, by default, to people who have been 
relatively unaware of sociological theory 
and its implications for treatment. 

This situation has produced or per- 
petuated problems along two dimensions. 
On one dimension are the problems en- 
gendered in reformatories where author- 
ities find themselves bound, not only by 
the norms of their own official system, but 
the inmate system as well. They are un- 
able to work out an effective program: 
(1) because the goals of the two systems 
are incompatible; and (2) because no one 
knows much about the structure and func- 
tion of the inmate system and how it 

° The inception and continuation of this ex- 
periment were made possible through the co- 
operation of the Judge (Monroe Paxman) and 
staff of the Third District Juvenile Court, a 
voluntary group known as the Citizens Ad- 
visory Council, and Utah County Officials. 
Evaluation is supported by the Ford Founda- 
tion. Grateful acknowledgment is made to all 
involved. 

"Donald R. Cressey, “Changing Criminals: 
The Application of the Theory of Differential 
Association,” American Journal of Sociology, 61 
(July, 1955), p. 116. 


From American Sociological Review, 
sion of the authors and the American 


might be dealt with for purposes of 
rehabilitation.? Furthermore, the crux of 
any treatment program has ultimately to 
do with the decision-making process 
utilized by delinquents in the community, 
not in the reformatory. Yet, the decisions 
which lead to success in “doing time” in 
the reformatory are not of the same type 
needed for successful community adjust- 
ment. Existing conditions may actually be 
more effective in cementing ties to the 
delinquent system than in destroying 


them.* 
The second dimension of the problem 


has to do with the traditional emphasis 


2? Daniel Glaser maintains that the prison 
social system has not received the study it 
merits, Most writing about prisons, he says, is 
“impressionistic,” “moralistic,” “superficial,” and 
“biased,” rather than “systematic” and “objec- 
tive.” “The Sociological Approach to Crime and 
Correction,” Law and Contemporary Problems, 
23 (Autumn, 1958), p. 697; see also Gresham 
M. Sykes and Sheldon Messinger, “The Inmate 
Social System,” in Theoretical Studies in Social 
Organization of the Prison, Social Science Re- 
search Council, March 1960, pp. 5-19; and 
Lloyd W. McCorkle and Richard Korn, “Re- 
socialization Within Walls,” The Annals of The 
‘American Academy of Political and Social Sci- 
ence, 293 (May, 1954), pp. 88-98. 

3 Sykes and Messinger, op. cit, pp. 12-13; 
Richard McCleery, “Policy Change in Prison 
Management,” Michigan State University Polit- 
ical Research Studies, No. 5, 1957; Richard 
A. Cloward, “Social Control in the Prison,” in 
Theoretical Studies in Social Organization of 
the Prison, op. cit., pp. 20-48; and Stanton 
Wheeler, “Socialization in Correctional Com- 
munities,” in this issue of the Review. 


26, 5 (October 1961), pp. 679-695. Reprinted by permis- 
Sociological Association. 
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upon “individualized treatment.” This 
emphasis stems from two sources: (1) a 
humanistic concern for the importance of 
human dignity and the need for sym- 
pathetic understanding;* and (2) a wide- 
spread belief that delinquency is a 
psychological disease and the offender a 
“sick” person.® If, however, sociologists 
are even partially correct regarding the 
causes for delinquency, these two points 
of view overlook the possibility that most 
persistent delinquents do have the sup- 
port of a meaningful reference group and 
are not, therefore, without the emotional 
support and normative orientation which 
such a group can provide. In fact, a com- 
plete dedication to an individualistic 
approach poses an impasse: How can an 
individual who acquired delinquency 
from a group with which he identifies 
strongly be treated individually without 
regard to the persons or norms of the 
system from whom he acquired it? 


“Cressey, op. cit., p. 116. 

* For example, see John G. Milner, “Report 
on an Evaluated Study of the Citizenship Train- 
ing Program, Island of Hawaii,” Los Angeles: 
University of Southern California School of 
Social Work, 1959, p. IV. Irving E. Cohen 
implies that anything which interferes with 
the establishment of “confidence, sympathy and 
understanding” between adult and offender in- 
terferes with the effectiveness of the individual- 
ized approach. See “Twilight Zones in Proba- 
tion,” Journal of Criminal Law and Crimi- 
nology, 37, No. 4, p. 291. 

°Michael Hakeem, “A Critique of the Psy- 
chiatric Approach to Juvenile Delinquency,” 
in Junvenile Delinquency, edited by Joseph S. 
Roucek, New York: Philosophical Library, 1958. 
Hakeem provides a large bibliography to which 
attention can be directed if further informa- 
tion is desired. See also Daniel Glaser, “Crimi- 
nality Theories and Behavioral Images,” Ameri- 
can Journal of Sociology, 61 (1956), p. 435. 

"Cressey, op. cit., p. 117. LaMay Adamson 
and H. Warren Dunham even imply that the 
clinical approach cannot work successfully with 
habitual offenders. See “Clinical Treatment of 
Male Delinquents: A Case Study in Effort and 
Result,” American Sociological Review, 21 
(June, 1956), p. 320. 


A successful treatment program for 
such a person would require techniques 
not normally included in the individual- 
ized approach. It should no more be 
expected that dedicated delinquents can 
be converted to conventionality by such 
means than that devout Pentecostals can 
be converted to Catholicism by the same 
means. Instead, different techniques are 
required for dealing with the normative 
orientation of the delinquent’s system, 
replacing it with new values, beliefs, and 
rationalizations and developing means by 
which he can realize conventional satis- 
factions, especially with respect to suc- 
cessful employment. 

This does not suggest, of course, that 
such traditional means as probation for 
dealing with the first offender or psy- 
chotherapy for dealing with the disturbed 
offender can be discarded. But it does 
suggest the need for experimental pro- 
grams more consistent with sociological 
theory, and more consistent with the 
sociological premise that most persistent 
and habitual offenders are active mem- 
bers of a delinquent social system.* 

This paper presents the outlines of a 
program—the Provo Experiment in Delin- 
quency Rehabilitation—which is derived 
from sociological theory and which seeks 
to apply sociological principles to re- 
habilitation, Because of its theoretical 
ties, the concern of the Experiment is as 
much with a systematic evaluation and 

*One program consistent with this premise 
is the Highfields Residential Group Center in 
New Jersey. Modern penology is indebted to 
it for the development of many unique and 
important aspects. See Lloyd W. McCorkle, 
Albert Elias, and F. Lovell Bixby, The High- 
fields Story: A Unique Experiment in the Treat- 
ment of Juvenile Delinquency, New York: 
Henry Holt & Co., 1958; H. Ashley Weeks, 
Youthful Offenders at Highfields, Ann Arbor: 
University of Michigan Press, 1958; and Albert 
Elias and Jerome Rabow, Post-Release Ad- 
justment of Highfields Boys, 1955-57, The Wel- 
fare Reporter, January, 1960, pp. 7-11. 


reformulation of treatment consistent 
with findings as with the administration 
of treatment itself. For that reason, re- 
search and evaluation are an integral part 
of the program. Its theoretical orientation, 
major assumptions, treatment system, and 
research design are outlined below. 


THEORETICAL ORIENTATION 


With regards to causation, the Provo 
Experiment turned to a growing body of 
evidence which suggests two important 
conclusions: (1) that the greater part of 
delinquent behavior is not that of individ- 
uals engaging in highly secretive devia- 
tions, but is a group phenomenon—a 
shared deviation which is the product of 
differential group experience in a par- 
ticular subculture,’ and (2) that because 
most delinquents tend to be concentrated 
in slums or to be the children of lower 
class parents, their lives are characterized 


’ Richard A. Cloward and Lloyd E. Ohlin, 
Delinquency and Opportunity: A Theory of 
Delinquent Gangs, Glencoe, IL: The Free 
Press, 1960; Albert K. Cohen, Delinquent Boys 
—The Culture of the Gang, Glencoe: The Free 
Press, 1955; Albert K. Cohen and James F. 
Short, Jr., “Research in Delinquent Subcul- 
tures,” The Journal of Social Issues, 14 (1958), 
pp. 20-37; Solomon Kobrin, “The Conflict of 
Values in Delinquency Areas,” American Soci- 
ological Review, 16 (October, 1951), pp. 653- 
66l; Robert K. Merton, Social Theory and 
Social Structure, Glencoe: The Free Press, 
1957, Chapters IV-V; Walter B. Miller, “Lower 
Class Culture as a Generating Milieu of Gang 
Delinquency,” The Journal of Social Issues, 14 
(1958), pp. 5-19; Clifford R. Shaw, Delin- 
quency Areas, Chicago: University of Chicago 
Press, 1929; Clifford R. Shaw, Henry D. Mc- 
Kay, et al., Juvenile Delinquency and Urban 
Areas, Chicago: University of Chicago Press, 
1931; Edwin H. Sutherland, Principles of Crimi- 
nology, 4th ed., Philadelphia: Lippincott, 1947; 
Frank Tannenbaum, Crime and the Community, 
Boston: Ginn and Co., 1938; F. M. Thrasher, 
The Gang, Chicago: University of Chicago 
Press, 1936; William F. Whyte, Street Corner 
oe Chicago: University of Chicago Press, 
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by learning situations which limit their 
access to success goals.*° 

Attention to these two conclusions 
does not mean that emotional problems," 
or “bad” homes,"? can be ignored. But 
only occasionally do these variables lead 
by themselves to delinquency. In most 
cases where older delinquents are in- 
volved other intervening variables must 
operate, the most important of which is 
the presence of a delinquent system—one 
which supplies status and recognition not 
normally obtainable elsewhere. Whether 
they are members of a tight knit gang or 
of the amorphous structure of the 
“parent” delinquent subculture,"* habitual 
delinquents tend to look affectively both 
to their peers and to the norms of their 
system for meaning and orientation. Thus, 
although a “bad” home may have been 
instrumental at some early phase in the 
genesis of a boy’s delinquency, it must be 
recognized that it is now other delinquent 
boys, not his parents, who are current 
sources of support and identification, Any 


“Richard A. Cloward, “Illegitimate Means, 
Anomie, and Deviant Behavior,” American 
Sociological Review, 24 (April, 1959), pp. 164- 
176; Cloward and Ohlin, op. cit.; Robert K. 
Merton, “Social Conformity, Deviation, and 
Opportunity-Structures: A Comment on the 
Contributions of Dubin and Cloward,” Ameri- 
can Sociological Review, 24 (April, 1959), pp- 
177-189; Robert K. Merton, “The Social-Cultur- 
al Environment and Anomie,” New Perspectives 
for Research on Juvenile Delinquency, edited 
by Helen Kotinsky, U.S. Department of Health, 
Education, and Welfare, 1955, pp. 24-50; 
Merton, Social Theory and Social Structure, op. 
cit. 

"Erik H. Erikson, “Ego Identity and the 
Psycho-Social Moratorium,” New Perspectives 
for Research on Juvenile Delinquency, op. cit. 
pp. 1-23. 

* Jackson Toby, “The Differential Impact of 
Family Disorganization,” American Sociological 
Review, 22 (October, 1957), pp- 505-511; and 
F. Ivan Nye, Family Relationships and Delin- 
quent Behavior, New York: John Wiley and 
Sons, 1958. 

13 Cohen and Short, Jr., op. cit., p. 24. 
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attempts to change him, therefore, would 
have to view him as more than an 
unstable isolate without a meaningful 
reference group. And, instead of concen- 
trating on changing his parental relation- 
ships, they would have to recognize the 
intrinsic nature of his membership in the 
delinquent system and direct treatment 
to him as a part of that system. 

There is another theoretical problem. 
An emphasis on the importance of the 
delinquent system raises some question 
regarding the extent to which delinquents 
are without any positive feeling for con- 
ventional standards, Vold says that one 
approach to explaining delinquency “. . . 
operates from the basic, implicit assump- 
tion that in a delinquency area, delin- 
quency is the normal response of the 
normal individual—that the non-delin- 
quent is really the ‘problem case,’ the 
nonconformist whose behavior needs to 
be accounted for.”"* This is a determin- 
istic point of view suggesting the possi- 
bility that delinquents view conventional 
people as “foreigners” and conventional 
norms and beliefs as anathema, It implies 
that delinquents have been socialized en- 
tirely in a criminal system and have never 
internalized or encountered the bland- 
ishments of conventional society.’ 


“George B. Vold, “Discussion of Guided 
Group Interaction and Correctional Work,” by 
F. Lovell Bixby and Lloyd W. McCorkle, Amer- 
ican Sociological Review, 16 (August, 1951), 
p. 460. 

“As Glaser points out, sociologists have 
tended to be deterministic and to ally them- 
selves with psychiatrists in the struggle against 
classical legalists and religious leaders over 
the free will versus determinism issue, He 
labels this struggle as a “phony war,” involv- 
ing polemics more than reality. However, he 
says the war is losing its intensity because of 
a declining interest in metaphysical issues and 
a recognition of the importance of voluntaristic 
rather than reflexive conceptions of human be- 
havior. Contrary to their protestations, the de- 
terminists, for example, recognize that humans 
are aware of alternative possible courses of 
behavior and make deliberate choices between 


Actually, sociological literature sug- 
gests otherwise. It emphasizes, in general, 
that the sub-parts of complex society are 
intimately tied up with the whole," and, 
specifically, that delinquents are very 
much aware of conventional standards; 
that they have been socialized in an en- 
vironment dominated by middle-class 
morality;7 that they have internalized 
the American success ideal to such a 
degree that they turn to illegitimate 
means in an effort to be successful’: (or, 
failing in that, engage in malicious, or 
retreatist activities );'° that they are pro- 
foundly ambivalent about their delin- 
quent behavior;*° and that in order to 
cope with the claims of respectable norms 
upon them, they maintain a whole series 
of intricate rationalizations by which to 
“neutralize” their delinquent behavior.” 


them. See “The Sociological Approach to Crime 
and Correction,” op. cit., pp. 686-687. 

* Sutherland, it will be recalled, maintained 
that “While criminal behavior is an expression 
of general needs and values, it is not explained 
by those general needs and values since non- 
criminal behavior is an expression of the same 
needs and values.” Op. cit., pp. 6-7, italics ours. 
The accuracy of the statement would hinge on 
the definition of “needs” and “values.” See also 
David J. Bordua, Sociological Theories and 
Their Implications for Juvenile Delinquency, 
U.S. Department of Health, Education, and 
Welfare, 1960, p. 8, and Robin M. Williams, 
Jr, American Society, New York: Alfred A. 
Knopf, 1955, Chapter 11. 

"Cohen, op. cit., p. 133. 

* Merton, Social Theory and Social Structure, 
op. cit. 

” Cloward, op. cit., and Cloward and Ohlin, 
op. cit. See also Robert Dubin, “Deviant Be- 
havior and Social Structure: Continuities in 
Social Theory,” American Sociological Review, 
24 (April, 1959), pp. 147-164. 

Cohen, Delinquent Boys, op. cit., p- 133; 
Cohen and Short, op. cit., p. 21. See also John 
I. Kitsuse and David C. Dietrick, “Delinquent 
Boys: A Critique,” American Sociological Re- 
view, 24 (April, 1959), p. 211. 

"Gresham M. Sykes and David Matza, 
“Techniques of Neutralization: A Theory 0 
Delinquency,” American Sociological Review, 
22, (December, 1957), pp. 664-670. 


This suggests that delinquents are 
aware of conventional structure and its 
expectations. In many conventional set- 
tings they can, and usually do, behave 
conventionally. But it also suggests that, 
like other people, they are motivated by 
the normative expectations of their sub- 
system, Consequently, when in the com- 
pany of other delinquent boys, they may 
not only feel that they have to live up to 
minimal delinquent expectations but to 
appear more delinquent than they actual- 
ly are, just as people in church often feel 
that they have to appear more holy than 
they actually are. 

If this is the case, the problem of re- 
habilitation is probably not akin to con- 
verting delinquents to ways of behavior 
and points of view about which they are 
unaware and which they have never seri- 
ously considered as realistic alternatives. 
Instead, the feeling of ambivalence on 
their parts might be an element which 
could be used in rehabilitation. 

An important sociological hypothesis 
based on this assumption would be that 
the ambivalence of most habitual delin- 
quents is not primarily the result of per- 
sonality conflicts developed in such social 
microcosms as the family but is inherent 
in the structure of the societal macro- 
cosm. A delinquent sub-system simply 
represents an alternative means for 
acquiring, or attempting to acquire, social 
and economic goals idealized by the 
societal system which are acquired by 
other people through conventional means. 

If this hypothesis is accurate, delin- 
quent ambivalence might actually be 
used in effecting change. A rehabilitation 
program might seek: (1) to make con- 
ventional and delinquent alternatives 
clear; (2) to lead delinquents to question 
the ultimate utility of delinquent alterna- 
tives; and (3) to help conventional alter- 
natives assume some positive valence for 
them. It might then reduce the affective 
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identification which they feel for the 
delinquent subsystem and tip the scales 
in the opposite direction. 


MAJOR ASSUMPTIONS FOR TREATMENT 


In order to relate such theoretical 
premises to the specific needs of treat- 
ment, the Provo Experiment adopted a 
series of major assumptions. They are as 
follows: 

1. Delinquent behavior is primarily a 
group product and demands an approach 
to treatment far different from that which 
sees it as characteristic of a “sick,” or 
“well-meaning” but “misguided,” person. 

2, An effective program must recog- 
nize the intrinsic nature of a delinquent’s 
membership in a delinquent system and, 
therefore, must direct treatment to him 
as a part of that system. 

3. Most habitual delinquents are 
affectively and ideologically dedicated to 
the delinquent system. Before they can 
be made amenable to change, they must 
be made anxious about the ultimate 
utility of that system for them. 

4, Delinquents must be forced to deal 
with the conflicts which the demands of 
conventional and delinquent systems 
place upon them. The resolution of such 
conflicts, either for or against further law 
violations, must ultimately involve a com- 
munity decision. For that reason, a treat- 
ment program, in order to force realistic 
decision-making, can be most effective if 
it permits continued participation in the 
community as well as in the treatment 
process. 

5. Delinquent ambivalence for pur- 
poses of rehabilitation can only be 
utilized in a setting conducive to the free 
expression of feelings—both delinquent 
and conventional. This means that the 
protection and rewards provided by the 
treatment system for candor must exceed 
those provided either by delinquents for 
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adherence to delinquent roles or by offi- 
cials for adherence to custodial demands 
for “good behavior.” Only in this way can 
delinquent individuals become aware of 
the extent to which other delinquents 
share conventional as well as delinquent 
aspirations and, only in this way, can they 
be encouraged to examine the ultimate 
utility of each, 

6. An effective program must develop 
a unified and cohesive social system in 
which delinquents and authorities alike 
are devoted to one task—overcoming law- 
breaking. In order to accomplish this the 
program must avoid two pitfalls: (a) it 
must avoid establishing authorities as 
“rejectors” and making inevitable the 
creation of two social systems within the 
program; and (b) it must avoid the in- 
stitutionalization of means by which 
skilled offenders can evade norms and 
escape sanctions.** The occasional im- 
position of negative sanctions is as neces- 
sary in this system as in any other system. 

7. A treatment system will be most 
effective if the delinquent peer group is 
used as the means of perpetuating the 
norms and imposing the sanctions of the 
system. The peer group should be seen 
by delinquents as the primary source of 
help and support. The traditional psy- 
chotherapeutic emphasis upon transfer- 
ence relationships is not viewed as the 
most vital factor in effecting change. 

8. A program based on sociological 
theory may tend to exclude lectures, ser- 
mons, films, individual counseling, 
analytic psychotherapy, organized ath- 
letics, academic education, and vocational 
training as primary treatment techniques. 
It will have to concentrate, instead, on 
matters of another variety: changing 
reference group and normative orienta- 
tions, utilizing ambivalent feelings result- 


= McCorkle and Korn, op. cit., pp. 88-91. 


ing from the conflict of conventional and 
delinquent standards, and providing 
opportunities for recognition and achieve- 
ment in conventional pursuits. 

9. An effective treatment system must 
include rewards which are realistically 
meaningful to delinquents. They would 
include such things as peer acceptance 
for law-abiding behavior or the oppor- 
tunity for gainful employment rather than 
badges, movies or furlough privileges 
which are designed primarily to facilitate 
institutional control. Rewards, therefore, 
must only be given for realistic and last- 
ing changes, not for conformance to 
norms which concentrate upon effective 
custody as an end in itself. 

10. Finally, in summary, a successful 
program must be viewed by delinquents 
as possessing four important character- 
istics: (a) a social climate in which 
delinquents are given the opportunity to 
examine and experience alternatives 
related to a realistic choice between delin- 
quent or non-delinquent behavior; (b) 
the opportunity to declare publicly to 
peers and authorities a belief or disbelief 
that they can benefit from a change in 
values; (c) a type of social structure 
which will permit them to examine the 
role and legitimacy (for their purposes) 
of authorities in the treatment system; 
and (d) a type of treatment interaction 
which, because it places major responsi- 
bilities upon peer-group decision-making, 
grants status and recognition to individ- 
uals, not only for their own successful 
participation in the treatment interaction, 
but for their willingness to involve others. 


THE TREATMENT SYSTEM” 


The Provo Program, consistent with 
these basic assumptions, resides in the 


“Except for the community aspects, the 
above assumptions and the treatment system 


community and does not involve perma- 
nent incarceration. Boys live at home and 
spend only a part of each day at Pinehills 
(the program center). Otherwise they 
are free in the community.** 

HISTORY AND LOCALE The Provo 
Program was begun in 1956 as an “in- 
between” program designed specifically 
to help those habitual delinquents whose 
persistence made them candidates, in 
most cases, for a reformatory. It was in- 
stigated by a volunteer group of profes- 
sional and lay people known as the 
Citizens’ Advisory Council to the Juvenile 
Court. It has never had formal ties to 
government except through the Juvenile 
Court. This lack of ties has permitted 
considerable experimentation. Tech- 
niques have been modified to such a 
degree that the present program bears 
little resemblance to the original one. 
Legally, program officials are deputy 
probation officers appointed by the 
Juvenile Judge. 

The cost of treatment is financed by 
county funds budgeted through the Juve- 
nile Court. So near as we can estimate 
the cost per boy is approximately one- 
tenth of what it would cost if he were 
incarcerated in a reformatory. Research 
operations are financed by the Ford 
Foundation. Concentrated evaluation of 
the program is now in its second year of 


are similar to those pioneered at Highfields. 
See McCorkle, Elias, and Bixby, op. cit. The 
Provo Program is especially indebted to Albert 
Elias, the present director of Highfields, not only 
for his knowledge about treatment techniques, 
but for his criticisms of the Provo Experiment. 


*“ The idea of a community program is not 
new. The Boston Citizenship Training Group, 
Inc., a non-residential program, was begun in 
1934-36. However, it is for younger boys and 
utilizes a different approach. A similar program, 
initiated by Professor Ray R. Canning, in Provo, 
was a fore-runner to this experiment. See “A 
New Treatment Program for Juvenile Delin- 
quents,” Journal of Criminal Law and Crimi- 
nology, 31 (March-April, 1941), pp. 712-719. 
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a six year operation. Because both the 
theoretical orientation and treatment 
techniques of the program were in devel- 
opmental process until its outlines were 
given final form for research purposes, it 
is difficult to make an objective evalua- 
tion of the over-all program based on 
recividism rates for previous years, espe- 
cially in the absence of adequate control 
groups. Such an evaluation, however, is 
an integral part of the present research 
and is described below. 

Relations with welfare agencies and 
the community, per se, are informal but 
extremely co-operative. This is due to 
three things: the extreme good will and 
guiding influence of the Juvenile Court 
Judge, Monroe J. Paxman,’ the unceas- 
ing efforts of the Citizens’ Advisory Coun- 
cil to involve the entire county as a com- 
munity, and the willingness of city and 
county officials, not only to overcome 
traditional fears regarding habitual of- 
fenders in the community, but to lend 
strong support to an experimental pro- 
gram of this type. 

Community co-operation is probably 
enhanced by strong Mormon traditions. 
However, Utah County is in a period of 
rapid transition which began in the early 
days of World War II with the introduc- 
tion of a large steel plant, allied indus- 
tries, and an influx of non-Mormons. This 
trend, both in industry and population, 
has continued to the present time. The 
treatment program is located in the city 
of Provo but draws boys from all major 
communities in the county—from a string 
of small cities, many of which border on 
each other, ranging in size from four to 
forty thousand. The total population from 


* Judge Paxman is a member of the Advisory 
Council of Judges to the National Council On 
Crime and Delinquency and is a member of the 
symposium preparing a work entitled, Justice 
For the Child, University of Chicago (forth- 
coming). 
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which it draws its assignees is about 
110,000. 

Despite the fact that Utah County is not 
a highly urbanized area, when compared 
to large metropolitan centers, the concept 
of a “parent” delinquent subculture has 
real meaning for it. While there are no 
clear-cut gangs, per se, it is surprising to 
observe the extent to which delinquent 
boys from the entire county, who have 
never met, know each other by reputa- 
tion, go with the same girls, use the same 
language, or can seek each other out when 
they change high schools, About half of 
them are permanently out of school, do 
not participate in any regular institutional 
activities, and are reliant almost entirely 
upon the delinquent system for social ac- 
ceptance and participation. 

AssicNEEs Only habitual offenders, 
15-17 years, are assigned to the program. 
In the absence of public facilities, they 
are transported to and from home each 
day in automobiles driven by university 
students. Their offenses run the usual 
gamut: vandalism, trouble in school, 
shoplifting, car theft, burglary, forgery, 
and so forth. Highly disturbed and 
psychotic boys are not assigned. The pre- 
sentence investigation is used to exclude 
these people. They constitute an extreme- 
ly small minority. 

NUMBER IN ATTENDANCE No more 
than twenty boys are assigned to the pro- 
gram at any one time. A large number 
would make difficult any attempts to 
establish and maintain a unified, cohesive 
system. This group of twenty is broken 
into two smaller groups, each of which 
operates as a separate discussion unit. 
When an older boy is released from one 
of these units, a new boy is added. This 
is an important feature because it serves 

as the means by which the culture of the 
system is perpetuated. 

LENGTH OF ATTENDANCE No length 
of stay is specified. It is intimately tied to 


the group and its processes because a 
boy’s release depends not only upon his 
own behavior, but upon the maturation 
processes through which his group goes. 
Release usually comes somewhere be- 
tween four and seven months. 

NATURE OF PROGRAM The program 
does not utilize any testing, gathering of 
case histories, or clinical diagnosis, One 
of its key tools, peer group interaction, is 
believed to provide a considerably richer 
source of information about boys and 
delinquency than do clinical methods. 

The program, per se, is divided into two 
phases. Phase I is an intensive group pro- 
gram, utilizing work and the delinquent 
peer group as the principal instruments 
for change. During the winter, boys at- 
tend this phase three hours a day, five 
days a week, and all day on Saturdays. 
Activities include daily group discussions, 
hard work, and some unstructured activ- 
ities in which boys are left entirely on 
their own. During the summer they at- 
tend an all-day program which involves 
work and group discussions. However, 
there are no practices without exceptions. 
For example, if a boy has a full-time job, 
he may be allowed to continue the job in 
lieu of working in the program, Other 
innovations occur repeatedly. 

Phase II is designed to aid a boy after 
release from intensive treatment in Phase 
I. It involves two things: (1) an attempt 
to maintain some reference group sup- 
port for a boy; and (2) community action 
to help him find employment, Both phases 
are described below. 


PHASE |: INTENSIVE TREATMENT 


Every attempt is made in Phase I t? 
create a social system in which social 
structure, peer members, and authorities 
are oriented to the one task of instituting 
change. The more relevant to this task 


the system is, the greater will be its 
influence. 

Socrar strucruRE There is little 
formal structure in the Provo Program. 
Patterns are abhorred which might make 
boys think that their release depends 
upon refraining from swearing, engaging 
in open quarrels or doing such “positive” 
things as saying, “yes sir,” or “no sir.” Such 
criteria as these play into their hands. 
They learn to manipulate them in devel- 
oping techniques for beating a system. 
Consequently, other than requiring boys 
to appear each day, and working hard on 
the job, there are no formal demands. 
The only other daily activities are the 
group discussions at which attendance is 
optional. 

The absence of formal structure helps 
to do more than avoid artificial criteria 
for release. It has the positive effect of 
making boys more amenable to treat- 
ment, In the absence of formal structure 
they are uneasy and they are not quite 
sure of themselves. Thus, the lack of clear- 
cut definitions for behavior helps to ac- 
complish three important things: (1) It 
produces anxiety and turns boys towards 
the group as a method of resolving their 
anxiety; (2) It leaves boys free to define 
situations for themselves: leaders begin to 
lead, followers begin to follow, and ma- 
nipulators begin to manipulate. It is these 
types of behavior which must be seen and 
analyzed if change is to take place; (3) It 
binds neither authorities nor the peer 
group to prescribed courses of action. 
Each is free to do whatever is needed to 
suit the needs of particular boys, groups; 
or situations, 

On the other hand, the absence of 
formal structure obviously does not mean 
that there is no structure. But, that which 
does exist is informal and emphasizes 
ways of thinking and behaving which are 
not traditional. Perhaps the greatest 
difference lies in the fact that a consider- 
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able amount of power is vested in the de- 
linquent peer group. It is the instrument 
by which norms are perpetuated and 
through which many important decisions 
are made, It is the primary source of 
pressure for change. 

THE PEER GROUP Attempts to in- 
volve a boy with the peer group begin the 
moment he arrives. Instead of meeting 
with and receiving an orientation lecture 
from authorities, he receives no formal 
instructions. He is always full of such 
questions as, “What do I have to do to get 
out of this place?” or “How long do I 
have to stay?”, but such questions as these 
are never answered, They are turned 
aside with, “I don’t know,” or “Why don’t 
you find out?” Adults will not orient him 
in the ways that he has grown to expect, 
nor will they answer any of his questions. 
He is forced to turn to his peers. Usually, 
he knows someone in the program, either 
personally or by reputation. As he begins 
to associate with other boys he discovers 
that important informal norms do exist, 
the most important of which makes 
inconsistency rather than consistency the 
rule, That which is appropriate for one 
situation, boy, or group may not be ap- 
propriate for another. Each merits a deci- 
sion as it arises. 

Other norms center most heavily about 
the daily group discussion sessions. These 
sessions are patterned after the tech- 
nique of “Guided Group Interaction” 
which was developed at Fort Knox during 
World War II and at Highfields.” Guided 


"See F. Lovell Bixby and Lloyd W. Mc- 
Corkle, “Guided Group Interaction and Cor- 
rectional Work,” American Sociological Re- 
view, 16 (August, 1951), pp. 455-459; Mc- 
Corkle, Elias, and Bixby, The Highfields Story, 
op. cit.; and Joseph Abrahams and Lloyd W. 
McCorkle, “Group Psychotherapy on Military 
Offenders,” American Journal of Sociology, 51 
(March, 1946), pp. 455-464. These sources 
present a very limited account of techniques 
employed. An intimate knowledge would re- 
quire atendance at group sessions. 
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Group Interaction emphasizes the idea 
that only through a group and its pro- 
cesses can a boy work out his problems. 
From a peer point of view it has three 
main goals: (1) to question the utility 
of a life devoted to delinquency; (2) to 
suggest alternative ways for behavior; 
and (3) to provide recognition for a boy's 
personal reformation and his willingness 
to reform others.?? 

Guided Group Interaction grants to the 
peer group a great deal of power, includ- 
ing that of helping to decide when each 
boy is ready to be released. This involves 
“retroflexive reformation.” If a delin- 
quent is serious in his attempts to reform 
others he must automatically accept the 
common purpose of the reformation 
process, identify himself closely with 
others engaged in it, and grant prestige 
to those who succeed in it. In so doing, 
he becomes a genuine member of the 
reformation group and in the process may 
be alienated from his previous pro- 
delinquent groups. Such is an ideal and 
long term goal. Before it can be realized 
for any individual he must become 
heavily involved with the treatment 
system. Such involvement does not come 
easy and the system must include tech- 


* Other goals relating to the emphasis upon 
group development, the role of the group 
therapist, and the nature of the therapeutic 
situations have been described briefly else- 
where. See The Highfields Story, op. cit., pp. 
72-80, 

* Cressey, op. cit., p. 119. 

* Vold maintains that guided group interac- 
tion assumes that there is something wrong 
inside the individual and attempts to correct 
that. He is right in the sense that it emphasizes 
that an individual must accept responsibility 
for his own delinquencies and that no one can 
keep him out of prison unless he himself is 
ready to stay out. Vold, in our opinion, is in- 
correct if his remarks are taken to mean that 
the group does not discuss groups and group 
processes, what peers mean to a boy or how 
the orientations of delinquent groups differ from 
that of conventional society. Op. cit., p. 360. 


niques which will impel him to involve- 
ment. Efforts to avoid the development 
of formal structure have already been 
described as one technique. Group pro- 
cesses constitute a second technique. 

Before a group will help a boy “solve 
his problems” it demands that he review 
his total delinquent history. This produces 
anxiety because, while he is still relatively 
free, it is almost inevitable that he has 
much more to reveal than is already 
known by the police or the court. In an 
effort to avoid such involvement he may 
try subterfuge. But any reluctance on his 
part to be honest will not be taken lightly. 
Norms dictate that no one in the group 
can be released until everyone is honest 
and until every boy helps to solve prob- 
lems. A refusal to come clean shows a 
lack of trust in the group and slows down 
the problem-solving process. Therefore, 
any recalcitrant boy is faced with a real 
dilemma. He can either choose involve- 
ment or relentless attack by his peers. 
Once a boy does involve himself, how- 
ever, he learns that some of his fears were 
unwarranted, What goes on in the group 
meeting is sacred and is not revealed 
elsewhere. 

A second process for involvement lies 
in the use of the peer group to perpetuate 
the norms of the treatment system. One of 
the most important norms suggests that 
most boys in the program are candidates 
for a reformatory. This is shocking be- 
cause even habitual delinquents do not 
ordinarily see themselves as serious of- 
fenders.** Yet, the tradition is clear; most 
failures at Pinehills are sent to the Utah 
State Industrial School. Therefore, each 
boy has a major decision to make: either 


"Delinquents are like other people: The 
worst can never happen to them. See also Mark 
R. Moran, “Inmate Concept of Self in a Re- 
formatory Society,” unpublished Ph.D. Disserta- 
tion, Ohio State University, 1953. 


he makes serious attempts to change or 
he gets sent away. 

The third process of involvement could 
only occur in a community program. Each 
boy has the tremendous problem of choos- 
ing between the demands of his delin- 
quent peers outside the program and the 
demands of those within it. The usual 
reaction is to test the situation by continu- 
ing to identify with the former. Efforts 
to do this, however, and to keep out of 
serious trouble are usually unsuccessful. 
The group is a collective board on delin- 
quency; it usually includes a member who 
knows the individual personally or by 
reputation; and it can rely on the meet- 
ing to discover many things. Thus, the 
group is able to use actual behavior in 
the community to judge the extent to 
which a boy is involved with the program 
and to judge his readiness for release. 
The crucial criterion for any treatment 
program is not what an individual does 
while in it, but what he does while he is 
not in it. 

The fourth process involves a number 
of important sanctions which the group 
can impose if a boy refuses to become 
involved, It can employ familiar tech- 
niques such as ostracism or derision or it 
can deny him the status and recognition 
which come with change. Furthermore, it 
can use sanctions arising out of the treat- 
ment system. For example, while author- 
ities may impose restrictions on boys in 
the form of extra work or incarceration in 
jail, the group is often permitted, and en- 
couraged, to explore reasons for the action 
and to help decide what future actions 
should be taken. For example, a boy may 
be placed in jail over the week-end and 
told that he will be returned there each 
week-end thereafter until his group de- 
cides to release him. It is not uncommon 
for the group, after thorough discussion, 
to return him one or more week-ends 
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despite his protestations. Such an occur- 
rence would be less likely in an ordinary 
reformatory because of the need for in- 
mates to maintain solidarity against the 
official system. However, in this setting 
it is possible because boys are granted 
the power to make important decisions 
affecting their entire lives. Rather than 
having other people do things to them, 
they are doing things to themselves. 

The ultimate sanction possessed by the 
group is refusal to release a boy from the 
program. Such a sanction has great power 
because it is normative to expect that no 
individual will be tolerated in the pro- 
gram indefinitely. Pinehills is not a place 
where boys “do time.” 

Avutuormes The third source of 
pressure towards change rests in the 
hands of authorities. The role of an au- 
thority in a treatment system of this type 
is a difficult one. On one hand, he cannot 
be seen as a person whom skillful delin- 
quents or groups can manipulate. But, 
on the other hand, he cannot be perceived 
permanently as a “rejector.” Everything 
possible, therefore, must be done by him 
to create an adult image which is new and 
different. 

Initially, authorities are probably seen 
as “rejectors.” It will be recalled that 
they do not go out of their way to engage 
in regular social amenities, to put boys at 
ease, or to establish one-to-one relation- 
ships with boys. Adult behavior of this 

e is consistent with the treatment 
philosophy. It attempts to have boys focus 
upon the peer group, not adults, as the 
vehicle by which questions and problems 
are resolved. 

Second, boys learn that authorities will 
strongly uphold the norm which says that 
Pinehills is not a place for boys to “do 
time.” If, therefore, a boy does not be- 
come involved and the group is unwill- 
ing or unable to take action, authorities 


386 Juvenile Delinquency 


will. Such action varies. It might involve 
requiring him to work all day without 
pay, placing him in jail, or putting him 
in a situation in which he has no role 
whatsoever. In the latter case he is free 
to wander around the Center all day but 
he is neither allowed to work nor given 
the satisfaction of answers to his questions 
regarding his future status. 

Boys are seldom told why they are in 
trouble or, if they are told, solutions are 
not suggested. To do so would be to pro- 
vide them structure by which to ration- 
alize their behavior, hide other things 
they have been doing, and escape the 
need to change. Consequently, they are 
left on their own to figure out why au- 
thorities are doing what they are doing 
and what they must do to get out of 
trouble. 

Situations of this type precipitate 
crises. Sometimes boys run away. But, 
whatever happens, the boy’s status re- 
mains amorphous until he can come up 
with a solution to his dilemma. This 
dilemma, however, is not easily resolved. 

There is no individual counseling since 
this would reflect heavily upon the 
integrity of the peer group. Consequent- 
ly, he cannot resolve his problems by 
counseling with or pleasing adults, His 
only recourse is to the group. But since 
the group waits for him to bring up his 
troubles, he must involve himself with it 
or he cannot resolve them. Once he does, 
he must reveal why he is in trouble, what 
he has been doing to get into trouble or 
how he has been abusing the program. 
If he refuses to become involved he may 
be returned to court by authorities. This 
latter alternative occurs rarely, since 
adults have more time than boys. While 
they can afford to wait, boys find it very 
difficult to “sweat out” a situation. They 
feel the need to resolve it. 


As a result of such experiences, boys 
are often confused and hostile. But where 
such feelings might be cause for alarm 
elsewhere, they are welcomed at Pine- 
hills. They are taken as a sign that a boy 
is not in command of the situation and 
is therefore amenable to change. Never- 
theless, the treatment system does not 
leave him without an outlet for his feel- 
ings. The meeting is a place where his 
anger and hostility can be vented—not 
only against the program but against the 
adults who run it. But, in venting his 
confusion and hostility, it becomes possi- 
ble for the group to analyze, not only his 
own behavior, but that of adults, and to 
determine to what end the behavior of 
all is leading. Initial perceptions of adults 
which were confusing and provoking can 
now be seen in a new way. The treatment 
system places responsibility upon a boy 
and his peers for changing delinquent 
behavior, not upon adults. Thus, adult 
behavior which was initially seen as 
rejecting can now be seen as consistent 
with this expectation. Boys have to look 
to their own resources for solutions of 
problems. In this way they are denied 
social-psychological support for “reject- 
ing the rejectors,” or for rejecting deci- 
sions demanded by the group. Further- 
more, as a result of the new adult image 
which is pressed upon them, boys are 
led to examine their perceptions regard- 
ing other authorities. Boys may learn 
to see authorities with whom they had 
difficulties previously in a new, non- 
stereotyped fashion. 


WORK AND OTHER ACTIVITIES 


Any use of athletics, handicrafts, oT 
remedial schooling involves a definition 
of rehabilitation goals. Are these activities 
actually important in changing delin- 


quents? In the Provo Experiment they 
are not viewed as having an inherent 
value in developing non-delinquent be- 
havior. In fact, they are viewed as detri- 
mental because participation in them 
often becomes criteria for release. On 
the other hand, work habits are viewed as 
vitally important. Previous research sug- 
gests that employment is one of the most 
important means of changing reference 
from delinquent to law-abiding groups.** 
But, such findings simply pose the impor- 
tant question: How can boys be best 
prepared to find and hold employment? 

Sociologists have noted the lack of 
opportunity structure for delinquents, but 
attention to a modification of the struc- 
ture (assuming that it can be modified) 
as the sole approach to rehabilitation 
overlooks the need to prepare delinquents 
to utilize employment possibilities. One 
alternative for doing this is an education 
program with all its complications. The 
other is an immediate attack on delin- 
quent values and work habits. The Provo 
Experiment chose the latter alternative. 
It hypothesized that an immediate attack 
on delinquent values, previous careers, 
and nocturnal habits would be more 
effective than an educational program. 
Sophisticated delinquents, who are other- 
wise very skillful in convincing peers and 
authorities of their good intentions, are 
often unable to work consistently. They 
have too long believed that only suckers 
work. Thus concentration is upon work 
habits. Boys are employed by the city and 
county in parks, streets, and recreation 
areas, Their work habits are one focus of 
group discussion and an important 
criterion for change. After release, they 
are encouraged to attend academic and 
vocational schools should they desire. 

* Glaser, “A Sociological Approach to Crime 
and Correction,” op. cit., pp. 690-691. 
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THE STARTER MECHANISM: 
PUTTING THE SYSTEM IN MOTION 


There are both theoretical and prac- 
tical considerations relative to the pur- 
poseful creation of the social structure 
at Pinehills and the process by which it 
was developed. The foregoing discussion 
described some of the structural elements 
involved and, by inference, suggested the 
means by which they were introduced. 
However, the following is presented as a 
means of further clarification. 

The first consideration involved the 
necessity of establishing structure which 
could pose realistically and clearly the 
alternatives open to habitually delinquent 
boys. What are these alternatives? Since 
in most cases delinquents are lower-class 
individuals who not only lack many of 
the social skills but who have been school 
failures as well, the alternatives are not 
great. Some may become professional 
criminals but this is a small minority. 
Therefore, most of them have two prin- 
cipal choices: (1) they can continue to 
be delinquent and expect, in most cases, 
to end up in prison; or (2) they can learn 
to live a rather marginal life in which they 
will be able to operate sufficiently within 
the law to avoid being locked up. Ac- 
ceptance of the second alternative by 
delinquents would not mean that they 
would have to change their entire style 
of living, but it does mean that most 
would have to find employment and be 
willing to disregard delinquent behavior 
in favor of the drudgery of everyday liv- 
ing. 
Tnt these alternatives are posed for 
them, and posed in a meaningful way, 
delinquents will not be able to make the 
necessary decisions regarding them. The 
need, therefore, was for the type of struc- 
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ture at Pinehills which could pose these 
alternatives initially without equivocation 
and thus force boys to consider involve- 
ment in the rehabilitative process as a 
realistic alternative for them. 

By the time delinquents reach Pine- 
hills they have been cajoled, threatened, 
lectured, and exhorted—all by a variety 
of people in a variety of settings: by 
parents, teachers, police, religious lead- 
ers, and court officials, As a consequence, 
most have developed a set of manipula- 
tive techniques which enable them to 
“neutralize” verbal admonitions by ap- 
pearing to comply with them, yet refrain- 
ing all the while from any real adherence. 
For that reason, it was concluded that 
deeds, not words, would be required as 
the chief means for posing clearly the 
structural alternatives open to them. 

Upon arrival the first delinquents as- 
signed to Pinehills had every reason to 
believe that this was another community 
agency for which they possessed the 
necessary “techniques of neutralization.” 
It was housed in an ordinary two-story 
home, and authorities spent little time 
giving instructions or posing threats, It 
must have seemed, therefore, that Pine- 
hills would not constitute a serious ob- 
stacle for which they could not find some 
means to avoid involvement. 

The following are examples of hap- 
penings which helped to establish norms 
contrary to this view. After attending only 
one day, a rather sophisticated boy was 
not at home to be picked up for his sec- 
ond day. Instead, he left a note on his 
front door saying he was at the hospital 
visiting a sick sister. Official reaction was 
immediate and almost entirely opposite 
to what he expected. No one made any 
efforts to contact him. Instead, a deten- 
tion order was issued by the court to the 
police who arrested the boy later that 
evening and placed him in jail. He was 


left there for several days without the 
benefit of visits from anyone and then 
returned to Pinehills, Even then, no one 
said anything to him about his absence, 
No one had to; he did not miss again. 
Furthermore, he had been instrumental 
in initiating the norm which says that 
the principal alternative to Pinehills is 
incarceration, 

A second occurrence established this 
norm even more clearly, After having 
been at Pinehills for two months and re- 
fusing to yield to the pressures of his 
group, a boy asked for a rehearing in 
court, apparently feeling that he could 
manipulate the judge more successfully 
than he could the people at Pinchills. His 
request was acted upon immediately. He 
was taken to jail that afternoon and a 
hearing arranged for the following morn- 
ing. The judge committed him to the 
State Reformatory.®* Since that time 
there has never been another request for 
a rehearing, In a similar way, especially 
during the first year, boys who con- 
tinued to get in serious trouble while at 
Pinehills were recalled by the court for 
another hearing and assigned to the 
reformatory. These cases became legen- 
dary examples to later boys. However, 
adults have never had to call attention to 
them; they are passed on in the peer 
socialization process, 

Once such traditions were established, 
they could yet be used in another way: 
They became devices by which to pro- 
duce the type of uncertainty character- 


* Co-operation of this type between the Ju- 
venile Courts and rehabilitative agencies is not 
always forthcoming. Yet, it also reflects two 
things: (1) the fact that Judge Paxman sen- 
tences only those boys to Pinehills who are ha- 
bitual offenders; and (2) the fact that it is his 
conviction that rehabilitation must inevitably 
involve the Court’s participation, both in pos- 
ing alternatives for boys and in determining the 
effectiveness of various approaches. 


istic of social settings in which negative 
sanctions should be forthcoming but do 
not appear. The individual is left wonder- 
ing why. For example, not all boys who 
miss a day or two at Pinehills now are 
sent to jail. In some cases, nothing is said 
to the individual in question. He is left, 
instead, to wonder when, and if, he will 
be sent. Likewise, other boys who have 
been in serious trouble in the commu- 
nity are not always sent to the State Re- 
formatory but may be subjected to the 
same kind of waiting and uncertainty. 
Efforts are made, however, to make it 
impossible for boys to predict in advance 
what will happen in any particular case. 
Even adults cannot predict this, relying 
6n the circumstances inherent in each 
case. Thus, both ridigity and inconsist- 
ency are present in the system at the same 
time. 

The same sort of structural alternatives 
were posed regarding work. Boys who 
did not work consistently on their city 
jobs, where they were being paid, were 
returned to Pinehills to work for nothing. 
At Pinehills, they were usually alone and 
had to perform such onerous tasks as 
scrubbing the floor, washing windows, 
mowing the lawn or cutting weeds. They 
might be left on this job for hours or 
weeks. The problem of being returned to 
work with the other boys for pay was 
left to them for their own resolution, 
usually in the group. So long as they said 
nothing, nothing was said to them except 
to assign them more work. 

This type of structure posed stark but, 
in our opinion, realistic alternatives. It 
was stark and realistic because boys were 
still living in the community, but for the 
first time could sense the omnipresence 
of permanent incarceration. However, 
another type of structure less stringent 
was needed by which boys could realisti- 
cally resolve problems and make choices. 
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Since, as has been mentioned, peer-group 
decision-making was chosen as the means 
for problem-resolution, attention was 
focussed upon the daily group meetings 
as the primary source of information, It 
became the focal point of the whole 
treatment system. 

The first group, not having any stan- 
dards to guide it (except those which 
suggested resistance to official pressures), 
spent great portions of entire meetings 
without speaking. However, consistent 
with the idea that deeds, not words, 
count, and that a group has to resolve its 
own problems, the group leader refused 
to break the silence except at the very 
end of each meeting, At that time, he 
began standardizing one common meet- 
ing practice: he summarized what had 
been accomplished. Of silent meetings he 
simply said that nothing had been accom- 
plished. He did point out, however, that 
he would be back the next day—that, in 
fact, he would be there a year from that 
day. Where would they be, still there? 
The problem was theirs. 

When some boys could stand the 
silence no longer, they asked the group 
leader what they might talk about. Rather 
than making it easy for them he sug- 
gested something that could only involve 
them further: he suggested that some- 
one might recite all the things he had done 
to get in trouble. Not completely without 
resources, however, boys responded by 
reciting only those things they had been 
caught for. In his summary, the leader 
noted this fact and suggested that who- 
ever spoke the next time might desire to 
be more honest by telling all. Boys were 
reluctant to do this but, partly because it 
was an opportunity to enhance reputa- 
tions and partly because they did not 
know what else to do, some gave honest 
recitations. When no official action was 
taken against them, two new and impor- 
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tant norms were introduced: (1) the idea 
that what is said in the meeting is sacred 
to the meeting; and (2) that boys can 
afford to be candid—that, in fact, candor 
pays. 

The subsequent recitals of delinquent 
activities ultimately led to a growing 
awareness of the ambivalence which 
many delinquents feel regarding their 
activities. In the social climate provided 
by the meeting some boys began to ex- 
press feelings and receive support for 
behavior which the delinquent system 
with its emphasis on ideal-typical role 
behavior could not permit. 

Eventually, the meeting reached a 
stage where it began to discuss the 
plethora of happenings which occurred 
daily, both at Pinehills and elsewhere in 
the community. These happenings, 
rather than impersonal, easily speculated- 
about material, were urged as the most 
productive subject matter. For example, 
many boys had reached the stage of try- 
ing devious rather than direct methods of 
missing sessions at Pinehills, They came 
with requests to be excused for normally 
laudatory activities: school functions, 
family outings, and even religious ser- 
vices. But, again adults refused to take 
the traditional course of assuming respon- 
sibility and making decisions for boys. 
Boys were directed to the meeting in- 
stead, This not only shifted the responsi- 
bility to them, but provided the oppor- 
tunity to develop five important norms: 
(1) those having to do with absences; (2) 
the idea that the place for problem-soly- 
ing is in the meeting; (3) that everyone, 
not just adults, should be involved in the 
process; (4) that if a boy wants the meet- 
ing to talk about his problems, he has to 
justify them as being more important than 
someone else’s; and (5) that any request 
or point of view has to be substantiated 


both by evidence and some relevance to 
the solution of delinquent problems, 

It became obvious that even simple re- 
quests could be complicated. Boys found 
themselves using their own rationaliza- 
tions on each other, often providing both 
humorous and eye-opening experiences, 
The climate became increasingly resistant 
to superficial requests and more condu- 
cive to the examination of pressing prob- 
lems. Boys who chose to fight the system 
found themselves fighting peers. A stub- 
born boy could be a thorn in the side of 
the whole group. 

The daily meeting summaries took on 
increased importance as the leader helped 
the group: (1) to examine what had hap- 
pened each day; (2) to examine to what 
ends various efforts were leading—that is, 
to examine what various boys were doing, 
or not doing, and what relevance this 
had for themselves and the group; (3) to 
suggest areas of discussion which had 
been neglected, ignored, or purposely 
hidden by group members; and (4) to 
describe the goals of the treatment sys- 
tem in such a way that boys could come 
to recognize the meaning of group dis- 
cussions as a realistic source of problem- 
resolution. 

The structural lines associated with the 
meeting eventually began to define not 
only the type of subject matter most 
relevant to change, but the general 
means for dealing with this subject mat- 
ter. However, such structure was extreme- 
ly flexible, permitting a wide latitude of 
behavior. Great care was taken to avoid 
the institutionalization of clear-cut steps 
by which boys could escape Pinehills. 
Problem solving was, and still is, viewed 
as a process—a process not easily under- 
stood in advance, but something which 
develops uniquely for each new boy and 
each new group. 


Finally, in summary, the Pinehills sys- 
tem, like many social systems, has some 
rigid prerequisites for continued member- 
ship. The broad structural outlines care- 
fully define the limits beyond which 
members should not go. However, unlike 
most extreme authoritarian systems, 
there is an inner structure, associated 
with the meeting, which does not demand 
rigid conformity and which instead per- 
mits those deviations which are an honest 
expression of feelings. 

The admission of deviations within the 
structural confines of the meeting helps to 
lower the barriers which prevent a 
realistic examination of their implications 
for the broader authoritarian structure, 
either at Pinehills or in society at large. 
Boys are able to make more realistic deci- 
sions as to which roles, conventional or 
delinquent, would seem to have the most 
utility for them. 

This brief attempt to describe a com- 
plex system may have been misleading. 
The complexities involved are multi- 
variate and profound. However, one im- 
portant aspect of the experiment has to 
do with the theoretical development of, 
and research on, the nature of the treat- 
ment system, Each discussion session is 
recorded and efforts are made to deter- 
mine means by which treatment tech- 
niques might be improved, and ways in 
which group processes can be articulated. 
All would be very useful in testing theory 
which suggests that experience in a 
cohesive group is an important variable 
in directing or changing behavior. 


PHASE Il: COMMUNITY ADJUSTMENT 


Phase II involves an effort to maintain 
reference group support and employment 
for a boy after intensive treatment in 
Phase I. After his release from Phase I he 
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continues to meet periodically for discus- 
sions with his old group. The goal is to 
utilize this group in accomplishing three 
things: (1) acting as a check on a boy’s 
current behavior; (2) serving as a law- 
abiding reference group; and (3) aiding 
in the solution of new problems. It seeks 
to continue treatment in a different and 
perhaps more intensive way than such 
traditional practices as probation or 
parole. 

Efforts to find employment for boys are 
made by the Citizens’ Advisory Council. 
If employment is found, a boy is simply 
informed that an employer needs some- 
one. No efforts are taken by some well- 
meaning but pretentious adult to ma- 
nipulate the boy’s life. 

These steps, along with the idea that 
delinquents should be permitted to make 
important decisions during the rehabilita- 
tive process, are consistent with struc- 
tural-functional analysis which suggests 
that in order to eliminate existing struc- 
ture, or identification with it, one must 
provide the necessary functional alterna- 
tives.** 


APPROPRIATENESS OF TECHNIQUES 


Many persons express disfavor with 
what they consider a harsh and punitive 
system at Pinehills. If, however, alterna- 
tives are not great for habitual delin- 
quents, a program which suggests other- 
wise is not being honest with them. Delin- 
quents are aware that society seldom pro- 
vides honors for not being delinquent; 
that, in fact, conventional alternatives for 
them have not always promised signifi- 
cantly more than delinquent alterna- 


% Edwin M. Schur, “Sociological Analysis in 
Confidence Swindling,” Journal of Criminal 
Law, Criminology and Police Science, 48 ( Sep- 
tember-October, 1957), p. 304. 
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tives.” Therefore, expectations associated 
with the adaption of conventional alterna- 
tives should not be unrealistic. 

On the other hand it should be remem- 
bered that, in terms familiar to delin- 
quents, every effort is made at Pinehills 
to include as many positive experiences 
as possible. The following are some which 
seem to function: 

1. Peers examine problems which are 
common to all. 

2. There is a recurring opportunity 
for each individual to be the focal point of 
attention among peers in which his be- 
havior and problems become the most im- 
portant concern of the moment. 

3. Delinquent peers articulate in front 
of conventional adults without constraint 
with regard to topic, language, or feeling. 

4. Delinquents have the opportunity, 
for the first time in an institutional set- 
ting, to make crucial decisions about their 
own lives. This in itself is a change in the 
opportunity structure and is a means of 
obligating them to the treatment system. 

In a reformatory a boy cannot help but 
see the official system as doing things to 
him in which he has no say: locking him 
up, testing him, feeding him, making his 
decisions. Why should he feel obligated? 
But when some important decision-mak- 
ing is turned over to him, he no longer has 
so many grounds for rejecting the system. 
Rejection in a reformatory might be func- 
tional in relating him to his peers, but in 
this system it is not so functional. 

5. Delinquents participate in a treat- 
ment system that grants status in three 
ways: (a) for age and experience in the 
treatment process—old boys have the 

responsibility of teaching new boys the 


* Gwynn Nettler has raised a question as to 
who perceives reality most accurately, deviants 
or “good” people. See “Good Men, Bad Men 
and the Perception of Reality,” Paper delivered 
at the meetings of the American Sociological 
Association, Chicago: September, 1959. 


norms of the system; (b) for the exhibi- 
tion of law-abiding behavior, not only in 
a minimal sense, but for actual qualitative 
changes in specific role behavior at Pine- 
hills, home or with friends; and (c) for 
the willingness to confront other boys, in 
a group setting, with their delinquent be- 
havior, (In a reformatory where he has 
to contend with the inmate system a boy 
can gain little and lose much for his 
willingness to be candid in front of adults 
about peers, but at Pinehills it is a pri- 
mary source of prestige.) The ability to 
confront others often reflects more about 
the confronter than it does about the con- 
fronted. It is an indication of the extent 
to which he has accepted the reformation 
process and identified himself with it.” 

6. Boys can find encouragement in a 
program which poses the possibility of 
relatively short restriction and the avoid- 
ance of incarceration. 

7. The peer group is a potential source 
of reference group support for law- 
abiding behavior. Boys commonly refer to 
the fact that their group knows more 
about them than any other persons: 
parents or friends. 


RESEARCH DESIGN 


An integral part of the Provo Experi- 
ment is an evaluation of treatment ex- 
tending over a five year period. It includes 
means by which offenders who receive 
treatment are compared to two control 
groups: (1) a similar group of offenders 
who at time of sentence are placed on 
probation and left in the community; and 
(2) a similar group who at time of sen- 

= Support for this idea can be found in a re- 
cently developed matrix designed to measure the 
impact of group interaction. See William and 
Ida Hill, Interaction Matrix for Group Psycho- 
therapy, mimeographed manuscript, Utah State 
Mental Hospital, Provo, Utah, 1960. This matrix 
has been many years in development. 


tence are incarcerated in the Utah State 
Industrial School. Since it is virtually 
impossible to match all three groups, 
random selection is used to minimize the 
effect of sample bias, All three groups are 
drawn from a population of habitual 
delinquents who reside in Utah County, 
Utah, and who come before the Juvenile 
Court. Actual selection is as follows: 

The Judge of the Court has in his pos- 
session two series of numbered envelopes 
—one series for selecting individuals to be 
placed in the probation treatment and 
control groups and one series for select- 
ing the reformatory treatment and con- 
trol groups. These series of envelopes are 
supplied by the research team and con- 
tain randomly selected slips of paper on 


Random |Selection 


Control 


(State Reformatory) 


POPULATION: 


(Habitual Offender s) 


Judicial Decision 
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which are written either Control Group or 
Treatment Group. 

In making an assignment to one of 
these groups the Judge takes the follow- 
ing steps: (1) After hearing a case he 
decides whether he would ordinarily 
place the offender on probation or in the 
reformatory. He makes this decision as 
though Pinehills did not exist. Then, (2) 
he brings the practice of random place- 
ment into play. He does so by opening an 
envelope from one of the two series 
supplied him (See figure 1 below). For 
example, if he decides initially that he 
would ordinarily send the boy to the 
reformatory, he would select an envelope 
from the reformatory series and depend 
upon the designation therein as to 


Random]Selection 


Treatment 


(Pinehills) 


Selection of treatment and control groups. 
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whether the boy would actually go to the 
reformatory, and become a member of 
the control group, or be sent to Pinehills 
as a member of the treatment group. 

This technique does not interfere with 
the judicial decision regarding the alter- 
natives previously available to the Judge, 
but it does intercede, after the decision, 
by posing another alternative. The Judge 
is willing to permit the use of this alterna- 
tive on the premise that, in the long run, 
his contributions to research will enable 
judicial decisions to be based ultimately 
on a more realistic evaluation of treat- 
ment programs available. 

In order to make the comparison of 
treatment and control groups more 
meaningful, additional research is being 
conducted on the treatment process, Ef- 
forts are made to examine the problems 
involved in relating causation theory to 
intervention strategy, the role of the 
therapist in Guided Group Interaction, 
and the types of group interaction that 
seem most beneficial. Finally, a detailed 
examination is being made of the ways in 
which boys handle “critical incidents”* 
after release from treatment as compared 
to the way they handled them prior to 
treatment. 
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SUMMARY AND IMPLICATIONS 


This paper describes an attempt to 
apply sociological theory to the treatment 
of delinquents. It concentrates not only 
upon treatment techniques, per se, but 
the type of social system in which these 
techniques must operate. The over-all 
treatment system it describes is like all 
other social systems in the sense that it 
specifies generalized requirements for 
continued membership in the system. At 


*John C. Flanagan, “The Critical Incident 
Technique,” Psychological Bulletin, 51 (July, 
1954), pp. 327-358. 


the same time, however, it also legitimizes 
the existence of a subsystem within it— 
the meeting—which permits the discus- 
sion and evaluation of happenings and 
feelings which may or may not support 
the over-all normative structure of the 
larger system. 

The purposeful creation of this sub- 
system simply recognized what seemed 
to be two obvious facts: (1) that the 
existence of contrary normative expecta- 
tions among delinquent and official mem- 
bers of the over-all system would ulti- 
mately result in the creation of such a 
subsystem anyway; and (2) that such a 
system, not officially recognized, would 
pose a greater threat, and would inhibit 
to a greater degree, the realization of the 
over-all rehabilitative goals of the major 
system than would its use as a rehabili- 
tative tool. 

This subsystem receives not only offi- 
cial sanction but grants considerable 
power and freedom to delinquent mem- 
bers. By permitting open expressions of 
anger, frustration, and opposition, it re- 
moves social-psychological support for 
complete resistance to a realistic examina- 
tion of the ultimate utility of delinquent 
versus conventional norms, At the same 
time, however, the freedom it grants is 
relative. So long as opposition to the de- 
mands of the larger system is contained 
in the meeting subsystem, such opposi- 
tion is respected. But continued deviancy 
outside the meeting cannot be tolerated 
indefinitely. It must be seen as dysfunc- 
tional because the requirements of the 
over-all treatment system are identified 
with those of the total society and these 
requirements will ultimately predomi- 
nate, 

At the same time, the over-all treatment 
system includes elements designed to en- 
courage and support of the adoption of 
conventional roles, The roles it encour- 


ages and the rewards it grants, however, 
are peer-group oriented and concentrate 
mainly upon the normative expectations 
of the social strata from which most delin- 
quents come: working- rather than 
middle-class strata. This is done on the 
premise that a rehabilitation program is 
more realistic if it attempts to change 
normative orientations towards lawbreak- 
ing rather than attempting (or hoping) 
to change an individual's entire way of 
life, It suggests, for example, that a 
change in attitudes and values toward 
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LaMar T. Empey® 


It was felt that in order to test the the- 
oretical postulates of the study and to 
determine something about its effective- 
ness, research would have to be con- 
cerned with three things: program input, 
describing the characteristics of the of- 
fenders assigned to the program; pro- 
gram process, a study of whether the 
theory of treatment had actually been 
implemented; and program impact, some 
measurement of program influence on 
clients, staff and community. 


Examination of Input 


The reason for collecting input data on 
offender characteristics is to determine 
wherein the basic assumptions of the 
study may be correct or incorrect. Such a 
collection of data is necessary because, if 
the basic assumptions about offenders 
have no basis in fact, then theoretically 
the treatment program would be relative- 


° In collaboration with Maynard Erickson, 
Max Scott, and Jerome Rabow. 
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work per se is more important than at- 
tempting to create an interest in the edu- 
cational, occupational, and recreational 
goals of the middle-class. 

The differences posed by this treatment 
system, as contrasted to many existing 
approaches to rehabilitation, are great. 
Means should be sought, therefore, in 
addition to this project by which its tech- 
niques and orientation can be treated as 
hypotheses and verified, modified, or 
rejected. 


RESEARCH AND FINDINGS 


ly ineffective. It would be oriented to 
changing characteristics which in reality 
are unimportant. 

Data which will reflect on basic causa- 
tion assumptions have been gathered, not 
only from the experimental and control 
groups but from nondelinquents as well. 
In order to test postulates it is equally, or 
more, important to study differences be- 
tween nondelinquents and delinquents. 
The reason is that the factors which dis- 
tinguish delinquents from nondelinquents 
are those which are most crucial. It is 
those on which change should occur. At 
the same time such differences can also 
be used for testing the comparability of 

ental and control groups. If they 
do not differ this is one method of assur- 
ing that samples are comparable, that the 
same types of people have been included 
in experimental and control groups. 

Preliminary analyses on such variables 
as family adjustment, class level, school 
behavior, future aspirations, delinquent 


Previously unpublished material supplied by the author. 
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history and friendship patterns have 
been made. Two papers describing the 
delinquent history of four delinquent and 
nondelinquent subsamples have been 
published. 

They present some striking findings. 
First, they indicate that the persistent 
offenders assigned to this study, as ex- 
perimental and control groups, are far 
more delinquent than non- and one-time 
offenders. The selection process appears, 
therefore, to be valid. 

Second, they indicate that the same 
kinds of differences do not exist between 
offenders from different status levels. In- 
stead, boys on one status level seem to be 
no more nor no less delinquent than boys 
on another. There are instead rather dis- 
tinctive patterns of delinquent behavior 
distinguishing different status groups. 

Such findings are but a part of those 
that will be presented in the final report 
on the Experiment. They will indicate 
possible weaknesses in the basic assump- 
tions and indicate ways in which they 
might be modified. Furthermore, they 
will provide information which will be 
useful in evaluating the impact of the 
treatment process. For example, changes 
in family and school adjustment, diminu- 
tion of delinquent behavior and changes 
in friendship patterns will be useful in- 
dices in assessing outcome. 


Examination of Process 


GROUP DEVELOPMENT During the 
whole course of the Experiment a taped 


1 Maynard Erickson and LaMar T. Empey, 
“Court Records, Undetected Delinquency and 
Decision-Making,” The Journal of Criminal 
Law, Criminology and Police Science, 54 ( Dec., 
1963), pp. 456-469; Maynard L. Erickson and 
LaMar T. Empey, “Class Position, Peers and 
Delinquency,” Sociology and Social Research, 
49 (April, 1965), pp. 268-282; and LaMar T. 
Empey and Maynard L. Erickson, “Hidden 
Delinquency and Social Status,” Social Forces, 
forthcoming. 


recording and a research description of 
each group meeting was made. These 
materials were gathered in order to test 
experimental treatment assumptions, es- 
pecially to relate the theory regarding the 
use of groups to what actually occurred. 

The task of measuring group interac- 
tion is a monumental one. Very little em- 
pirical measurement has been carried 
out. Adequate tools have not been avail- 
able. Because of these complex problems, 
the tape recordings and other research 
data were utilized primarily to provide a 
descriptive rather than evaluative anal- 
ysis. 

During the past year, the taped record- 
ings and the research analysis have been 
examined in order to make a systematic 
analysis of the processual development 
and structure of the total treatment sys- 
tem and groups within it. 

Although the analysis has not been 
completed, an examination of the process 
suggests the group development goes 
through a series of stages, from one in 
which involvement is minimal to one in 
which boys carry increasingly heavy re- 
sponsibilities. Some groups develop more 
effectively than others. In those which do, 
the evolutionary process seems to be both 
theatening and rewarding, not only to 
boys but to staff. 

On one hand, in order for boys to in- 
crease their capacity to take responsibil- 
ity, power has to be granted to them by 
staff. Staff has to honor youthful partici- 
pation in decision-making and other proc- 
esses. It has to pay heed to differential 
perceptions and seek ways to change staff 
as well as delinquents if the two are to be 
successful in collaborating. It is not al- 
ways easy for a staff to be willing to share 
power and responsibility. 

On the other hand, problems face de- 
linquent members of the group. They 
must decide whether they have more to 


lose than to gain if they do change. But, 
in addition, once having made an attempt 
to change, a group is still faced with com- 
munity resistance. The question is not 
whether boys can assume responsibility, 
but whether the community is willing to 
let them assume it. Adults are often hypo- 
critical. On one hand, they are critical 
because delinquents are not responsible 
citizens. Yet, on the other, they are afraid 
of efforts which permit adolescents to 
make decisions, solve problems, or exer- 
cise control over one of their members. 
Nevertheless, the evidence seems to indi- 
cate that the capacity of a group of delin- 
quents to find new solutions or to deal 
with complex issues may exceed the will- 
ingness of authorities to let them exercise 
it, 

The capacity to deal with such prob- 
lems varied somewhat from group to 
group. In general, however, the evidence 
seemed to be that most groups reached a 
stage in which the group as a whole be- 
came adept in isolating basic problems, 
in judging the performance of group 
members and in making decisions about 
individual members. The process depart- 
ed so far from traditional concepts of 
group therapy that it was these kinds of 
functions that encountered resistance 
from professional and community offi- 
cials, 

Work procram è The work program 
at the Provo Experiment involved a vari- 
ety of activities: work at the city ceme- 
tery, the building of a flood-control canal, 
minor construction on city streets or work 
at the city sewage disposal plant. Such 
work activities are generally seen by lay 
and professional people as having some 
inherent therapeutic quality. Ranches, in- 
stitutions, farms and youth camps utilize 
work programs on the premise that hard 
work will chance delinquent character- 
istics. Perhaps it was becauseof this orien- 
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tation that our community work program 
was reluctantly, but nevertheless eventu- 
ally, accepted and supported by local and 
state funds. Two interesting conse- 
quences resulted. 

On one hand, our experiences during 
the first two years of the Experiment 
caused us to question the rationale ex- 
pressed above. We wondered whether, 
by having delinquent boys work together, 
we were perpetuating rather than chang- 
ing delinquent behavior. There was con- 
tinual friction between the boys and the 
adult supervisors who were hired to 
direct them. These supervisors tended 
either to take an unbending authoritarian 
stance with the boys, or to be seduced by 
them, succumbing in the last case to 
manipulations in an apparent desire to be 
accepted by the boys. The result was that 
the responsibility for work failures and 
delinquent acts on the job were shifted 
from the boys and their supervisors to the 
group leaders at the Experiment. It fell 
to them to try to maintain control and 
prevent outbursts. Consequently, rather 
than work becoming a productive and 
positive experience, it became a thorn in 
the side. 

These circumstances served primarily 
to reinforce rather than diminish delin- 
quent perceptions. Any difficulties were 
blamed by boys upon adults. The gap be- 
tween offenders and adults remained as 
wide as ever. There was no mechanism 
by which to bridge this gap and to share 
responsibility for that which occurred, 
This led, in the third year of the Experi- 
ment, to a rather drastic change. 

Jn an attempt to locate responsibility 
for difficulties on the job, adult work 
supervisors were fired and members of 
the work crews themselves were appoint- 
ed as supervisors. 

Initially, the change resulted in anxiety 
and confusion. Boy supervisors now 
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found themselves in the role of adults 
attempting to exercise control over their 
peers. Such conditions provided an in- 
sightful experience. Boys began to recog- 
nize for the first time some of the pres- 
sures that they had put previously upon 
those who had attempted to control them 

Fortunately, the work activities did not 
degenerate but tended to improve. A dif- 
ferent attitude began to develop among 
the work crews. When mistakes were 
made, the boys rather than adults, had to 
bear the responsibility. There was no 
adult present upon which to levy blame. 
It was much easier in the group meetings, 
therefore, to examine realistically what 
the problems were on the job: who the 
poor workers were, what kind of delin- 
quent manipulations were taking place, 
what it meant to be an adult rather than a 
child. The change seemed to provide an 

opportunity for boys to experiment real- 
istically with new adult roles. Further- 
more, the work output increased. 

The second major observation relative 
to the work program has to do with the 
kinds of problems that were generated in 
providing work opportunities for the de- 
linquent boys. A city government or a 
private business is not always organized 
to employ young people, even if they 
have a contribution to make. Child labor 
laws often create difficulties and young 
people competing for jobs may even be 
seen as a threat to the job security of 
older people. 

Thus, although there seemed to be con- 
siderable work that needed to be done in 
Provo, and, although wages paid to the 
delinquent work crews were small, it was 
not always possible to have work projects 
outlined in advance. In addition, it was 
difficult for city foremen to accept the 

notion that the boys in the work crews 
could become supervisors. Not only were 
foremen concerned about legal responsi- 


bility, but the age, mode of dress, and 
mode of speaking of many of these offen- 
ders. It was difficult to have the work 
crews accepted as a part of the daily 
operation. 

It seems unlikely that such problems 
can be overcome on a permanent basis. 
Instead, they must be dealt with on a 
day-to-day basis. In order to do this, a 
mechanism must be set up and nourished 
which will permit differences to come 
into the open. Only after they are made 
explicit and examined is it possible to 
work out an accommodation which will 
result in the perpetuation of adolescent 
work programs. There was some evidence 
that this finally developed in Provo. 

The role of work crews at the Experi- 
ment gradually became that of trouble 
shooter; that is the crews were used in a 
variety of places wherever the need was 
greatest. One summer they built a flood- 
control ditch in a particularly dangerous 
area. During the winter they worked to 
maintain a city skating rink. In the spring 
they worked at the cemetery and other 
places, cleaning them up after the win- 
ter’s debris. They were able to perform a 
useful and productive function. 

As some evidence of this, Provo City 
eventually expanded its work program to 
include adolescents other than those at 
the Experiment. In so doing, they sought 
the assistance of the staff at the Provo Ex- 
periment in terms of the best means for 
obtaining insurance coverage, determin- 
ing pay scale and procedures, controlling 
adolescent workers and the best means 
for selecting and employing supervisors. 
The most unique thing of all was the fact 
that the City hired former delinquents 
from the Experiment as supervisors for 
both the delinquent and nondelinquent 
work crews. These adolescent supervisors 
were carefully selected and seemed to be 
able to deal well with the problems which 


they encountered. This use of former de- 
linquents seems very important in light 
of contemporary efforts to find work op- 
portunities for out-of-school youth. Not 
all graduates of the Experiment could 
perform the functions but several could. 

COURT RELATIONS The Judge of the 
Juvenile Court, Monroe J. Paxman, 
played a vital and indispensable role in 
the Experiment. Without his active and 
consistent support, it could not have oc- 
curred. Yet, a number of problems were 
generated which should be considered in 
any future experimentation. 

The first has to do with the Court staff 
itself. They could not escape its impact. 
One very obvious reason is that the Ex- 
periment design put them in competition, 
in one sense, with the Experiment. The 
boys who were members of the probation 
control group were members of proba- 
tion officer case loads. Consequently, it 
was impossible for the Chief Probation 
Officer and his deputies to ignore the pos- 
sibility that those for whom they were 
responsible might do more poorly than 
boys who attended the experimental pro- 
gram. No amount of discussion regarding 
the scientific need to try different meth- 
ods or to recognize that the treatment 
approaches were vastly different could do 
away with a sense of competition. 

A second problem had to do with dif- 
ferences in treatment philosophy. For 
example, the intervention strategy of the 
Experiment called for intense efforts to 
promote anxiety and to pose alternatives 
clearly for delinquents. If boys who were 
assigned to the program failed to attend 
or continued to get into trouble, requests 
Were sometimes made to the Court that 
they be placed in detention. The effort 
was then made to use their position in 
detention as a means of involving them 
more effectively in group discussions. The 
idea was to use negative sanctions more 
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effectively, to utilize them as means for 
change rather than as means for punish- 
ment. Such practices and philosophy dif- 
fered, of course, from the practices and 
philosophy of many professionals and or- 
ganizations now in the field. 

But there are not many happy alterna- 
tives to the use of occasional short-term 
detentions for the serious offender. Un- 
less short-term detention along with 
other activities in the community can be 
utilized to change these offenders, then 
the only alternative is to incarcerate them 
permanently. This paradox was discussed 
on several occasions with opponents. It 
was never resolved. 

Another problem seems in retrospect to 
be that of a failure on the part of the Ex- 
perimental staff to devote long periods of 
time with the Court staff in discussing 
philosophy and experimental findings. 
One problem was that research takes 
many years to accomplish. Its results 
cannot be made immediately available. 
Nevertheless, greater efforts should have 
been made. 

All of these problems placed the Judge 
of the Juvenile Court in a difficult posi- 
tion. Efforts to bridge the gap on his part 
may have only served to broaden the rift. 
The Judge found himself in a difficult 
position of trying to support both his own 
staff and the Experiment as well. His 
position was made even more difficult be- 
cause of the publicity accorded the Ex- 
periment, both locally and nationally. 

On a local level the Experiment gained 
considerable attention because of the ef- 
forts of the Experiment staff to gain the 
support of political, citizen and bureau- 
cratic officials. Court staff could not but 
feel left out because of all the attention 
the Experiment was getting. 

On a national level, the Judge found 
himself in a position of explaining and 
supporting the Experiment’s theoretical 
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design, methodology and techniques. But 
while doing so, he again may have ap- 
peared to be ignoring the efforts of his 
own staff. Regardless of what probation 
officers did, it may have been perceived 
by them as being insignificant in the eyes 
of the Judge when compared to what the 
Experiment was doing. 

When these problems were added to 
the feeling of the Court staff that their 
own work was being evaluated and re- 
searched, a situation was created which 
was not easily resolved. However, there 
are some fascinating findings which may 
have resulted from these tensions. They 
will be explained in the statistics on 
recidivism. 

The problems with the Court, especi- 
ally the Chief Probation Officer, had 
direct influence on the treatment pro- 
gram during the last few months of oper- 
ation, particularly, in terms of the avail- 
ability of detention facilities. Eventually 
the pressure became so great that all use 
of detention facilities was discontinued. 
This seriously hampered efforts to control 
boys who were continuing to get in 
trouble, and although new methods were 
devised to cope with the problem, it 
placed considerably more demands upon 
the treatment staff in terms of time and 
energy. In our opinion, these other meth- 
ods were not so successful as the use of 
detention. It remains, however, for the 
research analysis to indicate whether or 
not this was in fact the case. 

Tue scHoors In the initial phases 
of the Provo Experiment, it was felt that 
some delinquent boys who had had a 
long history of school failure might better 
be encouraged to leave school. We felt 
that, given some support to find jobs, a 
job might diminish some of the tensions 
felt by the boys. However, as the discus- 
sion groups began to develop it was with 
some surprise that we discovered that 


most of the boys in the groups did not 
share this opinion. They seemed to feel 
that despite all problems, the best place 
for adolescents to be was in school. Con- 
sequently, the emphasis changed, Con- 
siderable effort was made by the groups 
to help boys remain in school. 

School problems became a matter of 
great importance in group meetings; 
school progress was used by group mem- 
bers as a criterion for judging progress 
and release; and, a more effective liaison 
between experimental staff and school 
officials was established. A system for 
exchanging progress reports in both 
agencies was developed. In addition, a 
tutorial program was added to the Ex- 
periment. 

The result was the development of an 
exceptionally cooperative relationship 
between the Experiment staff and school 
officials. We are not sure yet as to the 
basic reasons for the success of this rela- 
tionship. Some boys who otherwise would 
have dropped from school have remained 
in. However, until research analyses are 
made, we are not sure that their staying 
in school was because of a better aca- 
demic performance on their part or be- 
cause their attitude and behavior had 
changed markedly. 

We suspect that part of the reason they 
seemed to get along better in school was 
because they became much less a con- 
duct problem. School officials were de- 
lighted because boys who previously had 
caused a great deal of trouble were now 
much less trouble. School principals, 
counselors and teachers, therefore, ex- 
pressed considerable concern that the 
treatment program would end once the 
original experimental period was over. 
They were among those who most active- 
ly supported the notion that the program 
should become a community fixture. 


Community RELATIONSHIPS S up- 


port by the community for the Experi- 
ment was mixed. On one hand, the 
support of citizens and organized groups 
in developing the Experiment was indis- 
pensable. There was virtually no opposi- 
tion to having a special program for 
delinquents in the community. Local 
groups vigorously supported the use of 
County funds by which to run the pro- 
gram. 

On the other hand, it was extremely 
difficult to obtain the support of key 
County and State officials. During the 
early years of the program, before it was 
formalized as an Experiment, Utah Coun- 
ty provided a small amount annually with 
which to run it. When a research grant 
was obtained, County funds, approxi- 
mately $12,000 per year for treatment 
purposes, was matched by funds from the 
Ford Foundation. (In addition, Ford 
funds financed the research operation.) 
But, when, in the elections of 1960, politi- 
cal control of the County Commission 
changed hands, strong opposition was 
raised to any further County financing. 

During that year, and for two subse- 
quent years, County funds were bud- 
geted only after a running battle between 
the County Commission and supportive 
citizens’ groups. County officials contend- 
ed, and with some justification, that since 
both the Juvenile Court and probation 
systems in Utah are state systems, the 
State, not the County, should finance the 
program. State officials, on the other 
hand, demurred, arguing that since the 
Program was started on a local level it 
should be financed on the local level. 

The Speaker of the Utah House of Rep- 
Tesentatives attempted to intercede, feel- 
ing that the State had some investment in 
seeing the Experiment completed since it 
was much less expensive than total incar- 
ceration and might be equally or more 
Successful. On one occasion he arranged 
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a meeting involving the Utah County 
Commission, the Utah State Welfare 
Commission and legislative representa- 
tives from Utah County. The goal was to 
see if the State and County could not 
cooperate in providing the small amount 
of funds needed for the experimental pro- 
gram. His suggested solution was a 
matching of State and local funds but 
state officials were unwilling to support 
the suggestion, even though funds would 
have come from a separate bill which 
would not have endangered their regular 
appropriation. The irony, of course, was 
that the amount needed per year was 
very small. The program was being run 
in an ordinary home, required only two 
full-time staff members, a secretary and - 
incidental expenses. 

Insofar as the program staff was con- 
cerned, the struggle to obtain local financ- 
ing grew so great that the treatment and 
research aspects of the Experiment were 
being slighted. After careful study, it was 
determined that the original design of 
the 6 year Experiment could be carried 
out if funds were carefully expended and, 
therefore, that the political and bureau- 
cratic battles would not be waged any 
longer. If the program were to continue 
after Experimental funds were exhausted, 
new solutions would have to be found. 

Several articles appeared in the news- 
papers indicating that the program would 
close unless local funds could be found. 
The result was that numerous meetings 
were held with citizens’ committees and 
the program’s budgetary needs made 
public. The Utah County Mental Health 
Association offered $10,000 if this money 
would insure continuation of the pro- 
gram. This offer was especially meritori- 
ous because the Mental Health Asso- 
ciation itself was under considerable 
financial stress and its own future was un- 
certain. But because the amount would 
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not have been adequate for a single year’s 
operation, the treatment staff of the Ex- 
periment could not be expected to stay 
on so uncertain a future. Therefore, after 
the fifth year of the Experiment, treat- 
ment was ended and the remaining time 
devoted to research matters. 

The fact that the program has discon- 
tinued is a lesson in Community and or- 
ganizational failure. As will be seen from 
subsequent findings, the Experiment did 
seem to provide a marked increase in suc- 
cess with delinquents. It was a pioneer 
effort in the search for alternatives to in- 
carceration, Yet, it failed for precisely the 
same reason that correctional and mental 
health programs have had such difficulty 
in the past: key decision-makers in the 
community would not commit themselves 
to experimentation and innovation. 

There is no doubt that those who oper- 
ated the Experiment contributed to some 
of its problems. The most glaring fault 
was the lack of effort at the very outset to 
involve state officials. So much attention 
was devoted initially to the difficult tasks 
of conceptualizing and implementing the 
Experiment, that the necessary organiza- 
tional steps were not taken. Perhaps if 
state officials had been involved, they 
would have supported the Experiment 
and incorporated the better parts of it 
in the State system or have been willing 
to try it out further. But this is specula- 
tion without empirical evidence as to just 
what strategy should be adopted in at- 
tempts at innovation, It may well be that 
bureaucratic resistance at the outset 
would have prevented the Experiment’s 
ever beginning. Certainly, strong early 
resistance, coupled with other problems 
could have spelled the end of the effort 
without any program ever having been 
developed. The Experiment departed 
sufficiently far from tradition that con- 
tinuing differences over them could, and 


eventually did, block an extended testing 
of them. 


Research on Outcome 


It will be recalled that, in order to 
evaluate impact on offenders, an experi- 
mental design was created in which de- 
linquents assigned to the program could 
be compared to two control groups: one 
group which was left in the community 
on probation and a second which was 
incarcerated in the Utah State Industrial 
School. 

The initial experimental design was set 
up with the idea that all three groups 
could be drawn randomly from a com- 
mon population of persistent offenders 
residing solely in Utah County. However, 
some modifications had to be made. The 
reasons were these: 

The population of persistent offenders 
to be included in the Experiment was 
restricted to only 15 per cent of all cases 
coming before the local juvenile court. 
This small proportion was not always 
adequate to fill one experimental and two 
control groups. But, in addition, Judge 
Paxman has always been disinclined to 
commit boys to a state institution, Conse- 
quently, the reformatory control group 
was not adequately filled. Too few boys, 
in Judge Paxman’s mind, seemed to war- 
rant institutionalization. Consequently, it 
became necessary to select a similar, 
rather than a random sample from the 
Utah State Industrial School and to deter- 
mine if, and on what characteristics, it 
might differ from the experimental con- 
trol groups from Utah County. 

Statistical comparisons among the 
three groups on a large number of vari- 
ables—offense history official and unde- 
tected amount and type of undetected 
delinquency, family characteristics, edu- 
cation, and future aspirations—have not 
revealed many significant differences. It 


was felt, therefore, that some confidence 
might be placed in comparisons. Never- 
theless, the comparison between the ex- 
perimental program and the incarcerated 
group will be affected by the change. 

stringent measure of recidivism was used, 

SIX MONTHS SUCCESS RATES Å very 
namely, the filing of an arrest report on a 
boy. This measure was used in an attempt 
to avoid all of the formal and informal 
decisions that are made once an offense is 
detected; that is, to handle the offense 
informally without court hearing, to re- 
turn the arrestee to court or even to re- 
voke probation or parole. Once these 
factors enter the picture it is almost im- 
possible to establish any consistent crite- 
rion of success or failure unless the same 
procedure and persons are used in all 
cases—a condition which rarely, if ever, 
exists, 

Prior to the introduction of the Experi- 
ment in Provo, only about 55 per cent of 
the kinds of persistent offenders who 
were eventually assigned to it were suc- 
ceeding on probation. In order to see if 
improvement could be made for this 
hard-core group, the Experiment was in- 
troduced and treatment and control 
groups were selected. The evidence is 
strong that improvement did occur. 

Six months after release, 73 per cent of 
those who were assigned to, and 84 per 
cent of those who completed the experi- 
mental program, had not been arrested. 
The remainder had been arrested only 
once and none had been incarcerated. 
But this possibly was not the most im- 
pressive finding. 

During the same period, the success 
rate for the control group under regular 
probation had gone up almost as precipi- 
tously, From its original success rate of 
55 per cent the Probation Department 
developed a success rate of 73 per cent 
for those assigned to regular probation 
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and 77 per cent for those who completed 
it. 

Apparently the introduction of the Ex- 
periment and the research which accom- 
panied it had some influence on the 
Probation Department itself. Improved 
efforts, perhaps a sense of competition 
with the Experiment, and some alteration 
in techniques seems to have resulted. In 
addition, the community struggled with 
and helped to provide a daily work pro- 
gram and other facilities as aids both to 
the Experiment and to the Probation De- 
partment. 

On the other hand, the second control 
group, made up of incarcerated offenders, 
was not nearly so successful as the experi- 
mental and probation control groups. Six 
months after release, only 42 per cent of 
the incarcerated offenders had remained 
unarrested. Of the remaining 58 per cent, 
half had been arrested two or more times. 

This finding, of course, must be tem- 
pered by the fact that random selection 
from a common population broke down 
and thus the incarcerated, comparison 
group had to be selected on another basis. 
Yet, if the differences are due to factors 
other than treatment, our research cannot 
indicate what they are. As mentioned 
above, a statistical comparison of the in- 
carcerated group with the experimental 
and community central groups, over a 
long list of variables, did not isolate any 
differences. Other than differences in re- 
cidivism rates, the three groups did not 
seem to differ. If there is any validity to 
the figures, therefore, the community pro- 
grams not only resulted in significantly 
less recidivism but they cost only a frac- 
tion of the money. However, the follow- 
up is continuing and final figures may 
change somewhat. 

CoMPARATIVE COSTS OF DIFFERENT 
TREATMENTS INVOLVED The experi- 
mental program was considerably cheap- 
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er than different kinds of residential 
programs. For example, a California State 
Youth Authority School at Whittier, Cali- 
fornia, had an annual expenditure per 
boy which was approximately 4 times as 
great as that of the Experiment, the Fed- 
eral youth institution at Inglewood, 
Colorado, an expenditure which was 3 
times as high and the Utah State Indus- 
trial School an expenditure which was 
over twice as high, 

The cost for the probation control 
group was lower than any of the above. 
Some estimates run as low as $200 per 
boy but these are inexact figures because 
this is an average cost which overlooks 
the extra time usually spent on persistent 
offenders. We do not at this time have an 
exact figure on the matter. 

Another cost estimate was based on 


the cost of treating one boy at the Experi- 
ment and at the Utah State Industrial 
School. The average stay at the Utah 
State Industrial School in 1962 was 9% 
months and cost approximately $2,015. 
The average stay at the Provo Experi- 
ment was approximately 7 months (al- 
though it will be recalled that a boy con- 
tinued to live at home) and cost about 
$609 per boy. This would mean roughly 
a saving of $1,406 per boy plus 2% months 
of his time. 

In addition to basic recidivism figures, 
other outcome analyses are being con- 
ducted: before-and-after psychological 
changes, school performance, work be- 
havior, changes in peer relations, and pre- 
dictions of success and failure by both 
boys and staff members. These data will 
be presented at a later date. 


Drug Addiction 


DEFINING DRUG ADDICTION 


Drug addiction has been defined by the World Health Organization as “a 
state of periodic or chronic intoxication detrimental to the individual and 
to society, produced by the repeated consumption of a drug (natural or 
synthetic ).”! It is not known when man discovered that drugs could intoxi- 
cate, but the earliest known record is found in the language of the Sumer- 
ians who lived in Mesopotamia some five or six thousand years before 
Christ. Homer and Virgil refer to the “sleep-bringing poppy” and Hippoc- 
rates recommend the juices of the opium poppy for certain illnesses. Later, 
in the ninth and tenth centuries, products prepared from the poppy were 
widely used in India and China. 

In the early nineteenth century, a German pharmacist separated the main 
ingredient of opium, perhaps the most common narcotic drug, and named 
it morphine after the Greek god of sleep, Morpheus.’ With the isolation of 
other natural alkaloids of opium, the use of opium and its derivatives spread 
widely. In the United States these were inexpensive and used for practically 
every kind of human ailment without limitation. Freely prescribed by 
physicians and contained in numerous patent medicines prior to World War 
I, “the use of opium and its derivatives was generally less offensive to Anglo- 
American public morals than the smoking of cigarettes.”* Although not all 
persons using these drugs did so for their psychological effects, many be- 
came addicted and physicians gradually became aware of this danger. 
Heroin, first produced in 1898, was originally thought to be a solution to 
the addiction danger, producing the same satisfactory results in patients 
but none of the addictive ones. By 1914, however, the habit-forming qual- 
ities of heroin were also widely recognized but by this time its high 
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potency and easy adulteration made it the underworld’s most merchandis- 
able drug commodity.‘ This was only to increase after the passage of restric- 
tive federal legislation. 

The Harrison Act of 1914, passed by Congress to regulate the sale, use, 
and transfer of opium and coca products, provided for the registration of 
all legitimate drug handlers and the payment of an excise tax on drug trans- 
actions. The original intent of this act was to control the domestic use of 
drugs but, in effect, it redefined the addict as a criminal since it made it 
illegal for him to buy or possess the narcotic drugs. Although the act did 
not forbid the legitimate treatment of addicts by physicians, in 1919 the 
Narcotics Division of the Treasury Department charged several medical 
practitioners who had prescribed opiates for addicts with law violation. 
Although these physicians had written prescriptions for addicts on a whole- 
sale scale without regard for medical responsibility and flagrantly abused 
their medical role, their convictions were interpreted as a denial of the 
physician’s legitimate right to prescribe drugs to addicts in the course of 
medical treatment." 

Even though a 1925 Supreme Court decision upheld a physician’s right 
to prescribe drugs in the course of medical treatment, it was too late to 
counter the popular interpretation of the Harrison Act which persists to this 
day. The Federal Bureau of Narcotics has fostered the misinterpretation 
and restricted the medical treatment of addicts by ignoring the 1925 court 
decision, discouraging physicians from treating addicts and, in some cases, 
by outright harassment. Other federal legislation has effectively prohibited 
the import or export of most narcotics and has banned the sale or possession 
of even some nonaddictive drugs, primarily marihuana. 

Medical and psychological definitions of drug addiction are quite differ- 
ent from the legal definition. Three characteristics must be present for true 
drug addiction: tolerance, physical dependence, and habituation. Tolerance 
refers to the lessening effect of the same amount of a drug. As the body 
adapts to the drug, consistent users soon find that they need increasing 
amounts to get the original “kick” and to feel normal. In addition, the body 
develops a dependency upon the drug and needs it to prevent acute dis- 
comfort known as the abstinence syndrome. The degree and extent of the 
physical symptoms of abstinence depends upon the drug used, dosage, 
length of use, and frequency of use. Unlike physical dependency, habitua- 
tion refers to the user’s emotional or psychological need for the drug. Such 
emotional dependency develops to the point where he needs the drug to 
function on a day-to-day basis and to handle the stresses and problems of 
life. 

The most significant of these characteristics of drug addiction is habitua- 
tion. When any of the opiates are taken, the addict feels pleasantly intoxi- 
cated, relaxed, and euphoric. As tolerance and physical dependency 
increase, the effects of the drug become less pleasurable and it is taken 
primarily to prevent the physical anguish of withdrawal.’ However, both 
of these physical characteristics of addiction can be overcome comparatively 
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easily. Within as little time as a week (abrupt withdrawal) or as long as 
several months (prolonged withdrawal) the symptoms of abstinence disap- 
pear and the addict no longer has a physical need for drugs. Unfortunately, 
the user’s emotional dependence on the drug is not so easily overcome. 

Physical dependence and tolerance result only from the use of opium 
and its products, including morphine, heroin and codeine, morphine sub- 
stitutes, and barbiturates. Other narcotic drugs, such as bromides and mari- 
huana, and stimulant drugs like cocaine and benzedrine, do not create the 
same physical needs for their users.” However, all of these addicting drugs 
usually cause an emotional dependence and the user feels that he cannot 
stop taking them. Habituation does not end with disuse or withdrawal but 
only with a realization that drugs do’ not solve problems and a subsequent 
change of attitude. As many of the readings in this chapter indicate, such 
change is very difficult to effect. 

What is drug addiction, then, a crime, an illness, or both?’ Perhaps the 
latter is closest to reality. Drug addiction is a physical and psychological 
condition rather uniquely defined as criminal. If a drug addict is registered 
as such with the federal authorities, it is not illegal to be an addict. If he 
does not register, his very status, not an overt act of law violation, is illegal. 
It is also illegal for him to possess drugs, but the unavailability of legal 
sources of supply forces him to break the law by purchasing the drugs 
from illegal sources at exorbitant prices. In order to finance his habit and 
to avoid detection and public stigma he often engages in further deviant 
behavior, finally becoming part of a drug subculture where he is under- 
stood and accepted by fellow addicts and where a new criminal self-image 
is developed.° 


THE EXTENT OF DRUG ADDICTION 


It has been claimed that prior to the passage of the Harrison Act in 1914, 
hundreds of thousands of people used opiates freely. The number actually 
addicted at that time has been estimated to be around 100,000. With the 
exception of relatively brief periods of increase, this number has declined 
since then to where it is now estimated that there are approximately 80,000 
addicts in the United States. Because of the legal and social sanctions in- 
volved in addiction, it is assumed that there are many more addicts than 
enforcement agencies know of. Nevertheless, drug addiction cannot be con- 
sidered a numerically important problem. 

In 1964 there were 37,802 arrests made for narcotic law violations, a rate 
of 28.5 per 100,000 persons” and a rise in this figure of 3.3 since 1961. Since 
this data includes many nonaddicts, it is not an accurate index of actual 
addiction. Perhaps a more reliable one is a permanent register of active 
addicts in the United States kept by the Federal Bureau of Narcotics. In 
1961 there were 46,798 names contained in this register.” Although this 
figure is not overwhelming when compared with other forms of personal 
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deviance, it remains significantly larger than those for most European 
countries, many of which have fewer than 1000 known addicts. 

Earlier in this century the “typical” addict was a lower-class white person 
living in the South or in a few big cities. The representative addict of the 
1930s was white, an itinerant worker, about 33 years of age and very poorly 
educated. In many respects today’s drug addict is quite different. Prior 
to the Harrison Act female drug users outnumbered male users at a rate of 
3 to 1. Since then the ratio has shifted drastically to the point where male 
addicts now outnumber female addicts 9 to 1. In 1964, six times as many 
males were arrested for narcotic drug law violations as females. 

The register of active addicts indicates that Negroes comprise 56.1 per- 
cent of all those listed, Puerto Ricans 10.2 percent, Mexicans 7.1 percent, 
other whites 25.3 percent, and all others 1.3 percent. The Negro population 
at the Federal Narcotics Hospital in Lexington, Kentucky, has grown in 
recent years from 10 to 40 percent. Although minority group members are 
more likely to be arrested and institutionalized for their addiction, the use 
of drugs has obviously increased in these groups. Another shift that can be 
seen in the characteristics of the known addict population pertains to age. 
In Chicago between 1928 and 1934 only 8 percent of 2439 known addicts 
were under 25 years of age whereas by the early 1950s nearly one-half of 
5000 known addicts were under 25."3 From the late 1930s to the early 1950s 
admission data from the Lexington Hospital show that the under 25-years- 
of-age group rose from 10 percent to more than 3314 percent. Turning again 
to information supplied by the Narcotics Bureau’s register of active addicts, 
10.6 percent are over 40 years of age, 35.8 percent between 31—40, 49.8 
percent between 21—30, and 3.8 percent under 21. 

The incidence of drug addiction is highest in lower-class, poorly edu- 
cated, occupationally unskilled groups. There are exceptions to this, two of 
the most interesting being physicians and jazz musicians. It is estimated 
that approximately 1 percent of all practicing physicians are drug users. 
Although this has often been attributed to their easy access to drugs, one 
writer points out that pharmacists also have easy access to drugs but not 
nearly as much addiction as among doctors. He goes on to say that this 
is “ . . probably because the kind of person who becomes a pharmacist is 
likely to be quite different from the kind of person who becomes a physi- 
cian.”™ Jazz, a form of musical protest, has long attracted those who define 
themselves as “different.” In such a group unconventional values are em- 
phasized and rewarded, including the search for “kicks” through the use 
of marihuana. New members of the group, desiring acceptance and search- 
ing for the same “kicks,” soon learn to behave like the others, and thus 
perpetuate the high usage of drugs among jazz musicians.‘ 

For some years drug addiction has been an urban problem concentrated 
mainly in our largest metropolitan centers. Again, of the 46,798 registered 
addicts, 46.6 percent resided in New York State (almost all in New York 
City), 16.2 percent in California (Los Angeles and San Francisco), 14.8 
percent in Illinois (Chicago), 4.2 percent in Michigan (Detroit), and 18.2 
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percent in the other 46 states and Washington, D. C. Arrests for drug law 
violations are also concentrated in our largest cities. Within the urban areas, 
drug use, peddling, and enforcement activities occur largely in the transi- 
tional areas marked by slums, unemployment, minority groups, and people 
who are generally alienated from the conventional society. This is so be- 
cause the great bulk of drug addicts lived in such areas prior to their addic- 
tion and because many nonresidents gravitate to transitional areas once they 
become addicted. The laissez-faire attitude and mobility of area residents 
permits the addict to engage more easily in and without observation of his 
deviant behavior. 

Today’s “typical” addict, then, is unlike the “typical” addict of the 1930s 
or earlier, Although he, too, is more likely to be a lower-class person with 
relatively poor education, there are important exceptions and the general 
elevation in educational attainment characteristic of most Americans is 
probably true for the addict as well. He is apt to be a member of a racial 
or ethnic minority group living in the most deteriorated sections of a few large 
cities. Above all, he is younger, and considerably so, than his counterpart 
of the past. But, why is he addicted to drugs? 


SOME EXPLANATIONS OF ADDICTION 


Like other forms of personal deviance, drug addiction cannot be ex- 
plained by one theory. As one recent classificatory scheme indicates, there 
are at least three types of addicts, the accidental or medical, the emotionally 
disturbed, and the socially processed, and each has been explained by dif- 
ferent etiological theories.* Although some drug users are accidental 
addicts, that is, they became addicted as a result of medical treatment and 
continued taking narcotics after their cure, they account for only a small 
proportion of the addict population. The great bulk of addicts are thought 
to be the products of psychological or social processes. 

Psychologists and psychiatrists generally see addiction as a symptom of 
some emotional disorder and believe that certain personality types are more 
prone to drug use. Addicts have been described as emotionally immature, 
hostile, and aggressive persons who are fraught with inner tensions and 
seek relief in a “chemical adjustment” to the world. They are motivated 
by an immature hedonism and a need for pleasurable or exotic experiences. 
With drugs the addict can evade his responsibility and eliminate conscious 
discomfort. Another group of addicts may be seen as neurotic persons 
whose anxiety and obsessive or compulsive symptoms are abated by drug 
use. Hence, drug use is seen as only another step in a marginal and unsatis- 
factory adjustment to life. hese 

Gerard and Kornetsky, who investigated the social and psychiatric char- 
acteristics of addicts in the 17-20 age group at Lexington, believed that their 
subjects were seriously maladjusted." They felt that these patients displayed 
a pattern of characteristics consisting of (1) near depression accompanied 
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with feelings of futility and expected failure, (2) sex identity problems, 
and (3) a disturbance of interpersonal relationships. Later, when these 
researchers compared their group of addicts with a control group of non- 
addicts, they concluded that the addicts significantly exceeded the controls 
in personality deviation. 

Chein and his associates, after a major study of youthful addiction in 
New York, have concluded that: 


The evidence indicates that all addicts suffer from deep-rooted, major personality 
disorders. Although psychiatric diagnoses are apt to vary, a particular set of 
symptoms seems to be common to most juvenile addicts. They are not able to 
enter prolonged, close friendly relations with either peers or adults; they have diffi- 
culties in assuming a masculine role; they are frequently overcome by a sense of 
futility, expectation of failure, and general depression; they are easily frustrated 
and made anxious; and they find both frustration and anxiety intolerable.'* 


Alfred Lindesmith has criticized this approach to the problem on several 
grounds." Basically he has objected to its overemphasis on the supposed 
gratification the addict gets from drugs, its inability to explain why some 
“normal” people become addicted, the cultural and group differentials in 
addiction rates, and the methodology of many of the psychologically- 
oriented studies. He pointed out that all of these studies have focused on 
those already addicted, so that the personality traits attributed to addicts 
may be the result of addiction rather than its cause. 

Actually Lindesmith believes that most addicts were psychologically 
normal before they became addicted, For him it is the physical dependence 
on the drug which develops over time that is the crucial factor in addiction. 
If, when the drug user attempts to withdraw, he does not see the relation- 
ship between his physical distress and anguish and the drug, he will escape 
addiction, However, once he realizes that his discomfort results from the 
lack of drugs and he continues to use them to alleviate this condition, he 
becomes addicted. “Addiction is generated in the process of using the drug 
consciously to alleviate withdrawal distress.”2° The fear of withdrawal 
means that the addict is “hooked” and drug use takes on a new and impor- 
tant meaning. The original reasons for use now become quite secondary to 
the prevention of withdrawal. 

Becker has also emphasized the learning process in becoming an addict.” 
In his study of marihuana users, he discovered that they come to enjoy: the 
effects of the drug only after they learn to conceive of it as a pleasurable 
experience. This process includes learning how to smoke “reefers” so as to 
produce maximum effects, learning to recognize the effects and connecting 
them with the drug, and, since the effects are not in themselves enjoyable, 
learning to define them as such. As in the process described by Lindesmith, 
the motivation for use changes as the addict learns to redefine the experi- 
ence as a pleasurable one. 

At this point in the learning process, the addict’s self-definition and be- 
havior change and he begins to play a new role, that of “drug addict.” His 
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need for a constant supply of drugs demands that he associate with others 
who have similar needs and who can help him obtain his supply. But the 
addict culture does more than that, because he is now a social pariah and 
it provides him with a group of like people to which he feels he belongs. 
In this group he learns a new status system, a new language, and, above 
all, new techniques and skills for acquiring the needed drugs. 

The socially processed theory of addiction leaves many questions unan- 
swered. It does not account for those who have access to drugs but do not 
use them or why certain individuals find drugs pleasurable and continue 
to use them. As we shall soon see, there are those who experiment with 
drugs and others who use drugs occasionally without becoming addicted. 
Perhaps the most feasible explanation of addiction is found when we put 
certain psychological and social factors together, which by themselves can- 
not explain this phenomenon. Three assertions based on much research 
seem warranted at this point: (1) excessive drug use is a condition found 
overwhelmingly among deprived, minority people and in transitional, dis- 
organized neighborhoods; (2) drug addiction may be associated with cer- 
tain personality characteristics, but is not the inevitable result of these char- 
acteristics; and (3) the use and proper effects of drugs must be learned 
before the individual considers himself addicted. 

Urban slum dwellers, especially adolescents, are faced with many adjust- 
ment problems. Confronted with poverty, discrimination, segregation, 
blocked opportunity, and countless other frustration-inducing conditions, 
they tend to seek “kicks” or escapes.*? Some may become delinquents, 
others develop neurotic or psychotic conditions, and still others may use 
drugs. This latter adaptation depends upon the availability of drugs and 
the subcultural prohibitions against such behavior. Finestone, in his study 
of youthful Negro drug users in Chicago, found that they were sensitive 
to the values and norms of the larger, conventional society but did not feel 
a part of it.” Their drug use represented an attempt to handle the prob- 
lems of status and identity which they felt. The boy who experiences these 
same pressures and frustrations but is able to withstand the appeals to be- 
come a “cat” is one who has an inner strength, a strong sense of identity, 
and positive support from adults. Cloward and Ohlin see drug use as 
“retreatist” behavior used by lower-class boys to solve their status 
dilemma.” However, since it is not widely accepted behavior even within 
delinquent subcultures, this form of adaptation is used only by the “double 
failures,” those who cannot achieve their goals legitimately and at the same 
time are unable to use illegitimate success routes. > 

Under such life conditions and in an environment where drugs are avail- 
able, the young person has sufficient motivation to experiment with drugs 
and to learn the needed prerequisites for addiction. But, since all persons 
exposed to these conditions do not use drugs, it would appear that another 
factor is needed to round out the etiological picture. Chein and his associ- 
ates believe that this factor is the individual personality. Addicts in their 
study were raised in a family milieu which contributed to “the development 
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of weak ego functioning, defective super-ego, inadequate masculine iden- 
tity, lack of realistic levels of aspiration with respect to long-range goals, 
and a distrust of major institutions.”** Such personality tendencies are not 
necessarily abnormal and are not the unique property of addicts, but when 
they are combined with certain social, economic, and environmental con- 
ditions, especially the availability of drugs, addiction is a likely response. 


STAGES IN DRUG USE 


Using drugs does not mean that one will necessarily become addicted, 
since for every true addict there are many who try drugs but do not become 
habitual users. Chein and his associates distinguish four stages in involve- 
ment with drugs: experimentation, occasional use, regular or habitual use, 
and efforts to break the habit. A drug user may progress through all of 
these stages, or stop at any one. Therefore, there are four possible types 
of users: those who try drugs once and quit, those who use drugs on occa- 
sion but do not become addicted, those who do become addicted but some- 
how are able to break their addiction, and those who become addicted and 
remain so. 

In the Chein study of heroin use among teen-agers in New York, the 
investigators found that most of the users had had prior experience smoking 
marihuana cigarettes. Although first use of heroin usually started when the 
boys were about fifteen, they had heard of it long before that. The first 
chance to try it came about casually, at the suggestion of a friend or in a 
small group at the initiative of the group. In such situations the boys were 
initially interested in experimenting with the drug. 

Experimental use of this kind is most prevalent in neighborhoods with 
high drug use. Chein and his associates found other neighborhoods in which 
the suggestion to try heroin never came up. Similarly, they found youths 
who refused to experiment, In a control group of 50 nonusing delinquent 
teen-agers, two-thirds had a chance to use drugs, but only four accepted 
and they did not continue. Among nondelinquent controls, only 40 percent 
had a chance to try, but none of them did. In the high drug use neighbor- 
hoods, contrary to the popular stereotype, neither peers nor “pushers” put 
pressure on the boys studied to try the drug other than offering the drug 
for use. The lack of outer constraint and inner restraint made use possible 
on the first try which later became true addiction in three-fourths of the 
cases. On the other hand, those who refused use were generally younger, 
had negative views of drug use, and were aware of how “significant” adults 
felt about its use. 

Those who experienced euphoria on the first try were more apt to repeat 
the experience. Of those, two-thirds continued immediately, compared with 
only two-fifths whose initial reaction was unfavorable. Within a year of the 
first experience 90 percent were regular users and the remainder became so 
within two years. Much like Becker’s marihuana users, some of these heroin 
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users indicated that initially they did not know what to expect, saying “if 
you don’t know about it, you don’t know how the kick goes.”™™" Users such 
as these required some tutelage before they could fully appreciate their 
drug use. 

It is generally believed by experts that experimentation invariably leads 
to habituation. Yet Chein and his associates found a small group of occa- 
sional users who did not become addicts. They used drugs at parties, on 
week-ends, and when they felt low. Use made them feel good, they seemed 
to experience no side effects, and apparently enjoyed the so-called “honey- 
moon stage.” After a few years of this occasional use, they stopped using 
drugs entirely. 

By contrast, others went on to greater use accompanied by increased tol- 
erance, habituation, and dependence. These regular users were thought to 
have either a strong need for the effects of narcotics or little desire to con- 
trol their impulses. Regular users were characterized by those situational, 
family, and emotional factors described earlier. However, the vast majority 
of regular or confirmed users expressed concern about their drug habit. 
Some 75 of 100 users studied made at least some effort to stop, and half of 
them tried even more than once. The reasons mentioned most often by 
those having some desire to quit were that they felt drug use was wrong, 
they worried about the money needed to sustain a habit, that heroin made 
them feel “sick,” and that they worried about becoming really “hooked.” 
But, for most, actually stopping was extremely difficult and out of 94 gang 
users studied, only 14 had actually stopped while another 20 had reduced 
their intake. The authors of this important study of drug users concluded 
that young regular users were better able to break the habit when family 
cohesion was strong, other significant people in their lives disapproved of their 
behavior, and, contrary to popular opinion, delinquent gangs disapproved 
of drug use. 


WHAT CAN BE DONE? 


Since the Harrison Act the drug problem has received a great deal of 
public attention, perhaps more than it numerically deserves. For a number 
of reasons a “drug fiend mythology” has developed and we have tended to 
see the problem as one demanding strong police action for prevention and 
control. In recent years, however, attitudes have been changing and this 
has been reflected in the techniques of intervention devised to handle the 
problem. Preventive measures still lag far behind attempts at rehabilitation 
(their success notwithstanding) because prevention is viewed in most quar- 
ters as impossible without altering all of the personal and cultural factors con- 
tributing to drug use. As with many other problems of personal deviancy, 
it is somehow “easier” to wait for the addiction to develop and then try to 
change the individual's behavior. 

As reported in the first reading, New York City’s Lower Eastside Infor- 
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mation and Service Center for Narcotics Addiction, Inc., is actually attempt- 
ing a prevention program by changing adolescents’ values toward experi- 
menting with drugs. By working directly with adolescents and through the 
family and community structures in an area of great drug use, it is hoped 
that highly susceptible adolescents will be dissuaded from resorting to this 
form of adjustment. Although it is too early to demonstrate the effectiveness 
of such an undertaking, it seems reasonable to assume that it, coupled with 
the other activities of Mobilization for Youth (see Chapter 8), is a most 
logical preventive attempt. 

In 1935 the U.S. Public Health Service opened a hospital in Lexington, 
Kentucky, designed to treat drug addicts and this is described in the second 
reading. In this drug-free environment, both voluntary and committed pa- 
tients undergo treatment consisting of two general phases: withdrawal and 
rehabilitative therapy. After withdrawal, the rehabilitation program in- 
cludes vocational training, recreational activities, and some form of indi- 
vidual or group therapy. The Lexington hospital experience has been 
successful in reducing the addict’s tolerance and physical dependence (in- 
deed, some addicts commit themselves for just this reason), but because 
most patients return to the same posthospital environments and few are 
followed up in the community, the number who remain free of drugs is 
assumed to be small. 

Since 1958 Synanon House ( reading 3) has enabled a number of addicted 
persons to remain free of drugs and ‘its methods have thus been spreading. 
In Synanon addicts live with former drug users in a program of work, group 
sessions, and informal interaction. After the addict withdraws from drugs, 
his peers attempt through a variety of techniques to help him understand 
his problems and change his attitudes toward drug use. The group meetings 
are an essential element of this program, but “the basic therapeutic force 
is the overall Synanon social system.” This system provides for individual 
involvement in the program, an achievable status system, a new social role 
for the addict, an opportunity for social growth, social control exercised by 
the addict’s peers, and the development of empathy and new self-identity. 
In such a social setting addiction and its social and psychological pre- 
requisites and consequences can be understood by the addict. 

Reading 4 describes another new and unique, but quite different, ap- 
proach to drug addiction. Providing drug addicts with daily, massive doses 
of methadone, a drug long used to ease the pains of withdrawal, appears 
to satisfy their craving for other narcotic drugs but has none of the harmful 
side effects of these drugs. The daily maintenance doses of methadone seem 
to permit the addict to lead a “normal” life, just as a diabetic who must 
use insulin is able to lead a “normal” life. Although this program is still 
highly experimental and is not claimed to be a “cure” for addiction, it cer- 
tainly shows promise in controlling some of the personally and socially 
detrimental aspects of addiction. 

Other countries have responded to the drug problem differently. In the 
last reading Edwin M. Schur describes the British system of narcotics con- 
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trol. Under this system addiction is seen as a medical problem, addicts 
are not treated as criminals, and they do not have to register with any legal 
agency. Physicians are permitted to dispense maintenance doses of drugs 
and to treat addicts as they would any other patient, thereby eliminating 
the need for an illegal drug traffic or addict crime. Although few people, 
including Schur, would advocate our adopting the British system in its 
entirety, it does provide us with a different model from which we can learn 
a great deal about controlling the drug problem. 
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PREVENTION OF ADDICTION 

BY CHANGING THE VALUES 

OF ADOLESCENTS TOWARD 
EXPERIMENTATION WITH DRUGS 


Lower Eastside Information and Service Center for Narcotics 
Addiction, Inc., Edward Washington, M.S.W., and Staff 


I. Mobilization for Youth has request- 4. Channelling hostility 
ed the Lower Eastside Information and 5. Sex education 
Service Center for Narcotics Addiction to 
develop new ideas for combatting the 
problem of drug addiction among adoles- 


B. Working through Family To Alter 
Adolescent Attitudes 


cents. One of the requests that was made 1. Family response to drug problem 
in their reviewing the 1963 contract is to 2. Identifying and correcting, envi- 
project a program for changing the values ronment that is predisposing to 
of adolescents toward experimentation addiction. 

with drugs. An exploration of this ap- 3. Every day and common place 
proach has led us to the following pro- familial interaction. 


posal for enacting such a program. ©. Working through Commentty Structures 


1. Organizing relatives of addicts 


1l.. PROPOSAL IFOR ae 2. Provision for an educational net- 
Or ee work composed of agencies, and 
A. Working Directly with the Adolescent schools for education of parents, 
1. Soft Sell—“Drug Addiction is an 3. Public school health education in 
Illness.” classes 
a. Posters 
b. Pamphlet Ill, DESCRIPTION OF PROPOSALS 
a i irectly with the Adolescent 
a. Comic Books A. Working Directly with the Ado! 
b. Other adolescent material 1, Sorrsett Itis proposed that the 


3. Small group education “soft sell” will promote the idea that drug 


This paper, wri ington, M.S.W., was based on staff discussions including 
Edwed fee BD eon Yves Kron, M.D., Medical Director, Aleathea Grif- 
fin, M.S.W., Supervisor, Raya Kowarsky, M.A., Psychologist, Herbert Barish, M.S.W., Sylvia 
Davis, M.S.W., Carmen Osorio, M.S.W., Antonio Torres, and Robert Watkins in connection 
with a contract grant from Mobilization for Youth, Inc., with funds provided by the United 
States Department of Health, Education and Welfare. 
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addiction is a mental illness. The implica- 
tion through postering would then be 
that the individual who uses drugs is 
mentally ill. This is considered a work- 
able deterent because in our past experi- 
ences addicts have resisted referrals to 
state hospitals for detoxification because 
of the inference that they are crazy. The 
gains of this proposal would be two-fold. 
While the “soft sell” executes its purpose 
of educating youth to the nature of the 
problem, it also undercuts the value of 
experimentation with drugs as a “hip” 
means of expressing anti-social attitudes. 
In other words seeing drug addiction as 
an illness should remove the illusion of 
glamour that it might hold for some 
youth. Such posters would headline 
“Drug Addiction Is an Illness” or “Drug 
Addiction Is a Mental Illness,” depending 
upon how soft or hard one wants to carry 
the message. 

The “soft sell” campaign can be carried 
out through the use of posters, pamphlets 
and other vehicles of mass media. Cam- 
paigns of other public health problems 
such as venereal disease and smoking 
should be thoroughly investigated for the 
purpose of exploring what ideas if any 
may be translated to the campaign 
against drug addiction. This campaign 
has the additional virtue of educating the 
community and altering adult values to- 
ward drug addiction as a medical prob- 
lem rather than a criminal or punitive 
problem. 

2. HARD SELL—CoMIC BOOK The 
comic book would seem to be a good 
vehicle for graphic portrayal of the real 
life experiences of an addict. Through 
this medium we could hit hard at those 
properties of drug addiction that an 
adolescent is mostly likely to reject. 

Through characterization we could de- 
pict the emotional immaturity of an ad- 
dict, how his difficulties in relating to 


women would implicate him as being a 
fairy. We can show how he uses drugs 
to run away from daily problems. We 
would also show that not only does the 
addict end up with no girl, but also ends 
up with no money because all funds 
eventually go for the acquisition of drugs 
and he just isn’t “boss.” We can em- 
phasize his consequent lack of ambition, 
lack of physical energy and his accom- 
panying loss of esteem. Other important 
things to highlight would be the numer- 
ous summers that addicts spend in hospi- 
tals while others in the community are 
enjoying themselves. We would show 
how he ends up by being the “fall guy” 
and sucker for pushers who profit from 
his discomfort. Finally we would show 
how rather than becoming more indepen- 
dent and adult, he becomes more depen- 
dent on his parents for he progressively 
loses the ability to function independent- 
ly of parents, and to exert authority of his 
own. In the final analysis he ends up be- 
ing a mama’s boy or a sissy. 

3. SMALL GROUP EDUCATION Utiliz- 
ing the rehabilitative and educational 
process of group work in the prevention 
and control of delinquent acts is not a 
new concept; however we need to ex- 
plore new methodology and strengthen 
old processes to increase the effectiveness 
of this method. Experimentation with 
narcotics often is one avenue of gang 
activity, and acts as a media for adoles- 
cent rebellion. Much of what was learned 
from the treatment of delinquent gang 
members can and should be translated 
into work with the addict-prone adoles- 
cent. 

Early and decisive identification of the 
addict-prone youth is a necessity. Schools 
and social agencies are in a position to 
make this kind of identification; however 
the early school dropout, the youth who 
soon loses contact with all formal institu- 


tions, needs to be picked up by detached 
workers operating on the street. Fre- 
quently these youngsters lack mobility. 
The world for them does not extend be- 
yond a few blocks’ radius of their living 
quarters. Horizons of these youth must 
be extended so that they have the oppor- 
tunity to be exposed to the values that 
exist outside of their immediate sub-cul- 
ture. In thinking of programming mate- 
rial for these youth, it should not be over- 
looked that many have probably never 
seen the bright lights of Broadway. 

Availability and physical presence of a 
worker on the street is extremely impor- 
tant, for the need for acceptance and be- 
longing will make a youngster support 
and go along with activity of the group 
although these activities often conflict 
with the immediate personal interest and 
wishes of the individual. The worker's 
presence affords the youth the opportu- 
nity of a choice of whom he will turn to for 
acceptance and support. Of no lesser im- 
portance is the fact that the worker's pres- 
ence also affords an excuse for the youth 
who does not want to participate in a par- 
ticular activity. 

The youth’s ability to use the worker 
depends foremost on the skills and in- 
sight that the worker brings to the setting. 
Let us explore the more significant skills 
and understanding that we suggest are 
necessary for working with delinquents or 
addict-prone groups which we observe to 
be often missing in workers. 

Initially the worker must conscien- 
tiously present himself as an individual 
whom the youngsters can imitate. Identi- 
fication rather than mere imitation is the 
long range goal. It should be understood 
that youth and adolescents are going 
through an exploratory stage; they imitate 
Personalities of the movies, sports and 
neighborhood, and try and disgard them 
with the regularity of the ease of a 
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woman trying on shoes in a store. The 
warm and understanding face-to-face 
contact of the worker with the youth 
gives him a decided advantage over the 
other personalities to whom the youth 
responds. The continuity of the contact 
helps the worker become the object of 
true identification. The skills in this area 
referred to in the beginning of this discus- 
sion revolve around the worker's ability to 
conceive what the youngsters are looking 
for and adapt himself to this within his 
own life style with comfort and ease. 
The youth themselves have not been 
inarticulate in their concept of whom 
they would want to identify with. Trans- 
lated from the colloquialism of the street, 
youth look foremost for a strong male 
figure. They seek the toughness and au- 
thority of a television detective, without 
the interpreted oppression, the con artist’s 
knowledgeability of the street culture 
without being involved in it, the movie 
gangster calmness and reserve without 
the coldness, the father’s concern for his 
boy’s welfare without ambivalence. 
Ambivalence in a worker can lead to 
his rejection and the manipulation of him 
on the part of the youth. Youngsters are 
keenly aware of their own ambivalence 
toward socially accepted activity and de- 
linquent behavior. They look to the work- 
er to set the kinds of limits that will help 
control this ambivalence. In the area of 
gang activity, youth could carry around 
weapons with the terrifying knowledge 
that in case of conflict they might feel 
compelled to use these weapons. The con- 
flict that many of them had over this was 
resolved for them when the worker would 
set limits on their carrying weapons when 
in a center or in his presence. They were 
thus relieved of the burden of deciding 
whether or not to respond to their own 
distaste for using weapons or going along 
with what they thought to be the gen- 
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erally accepted behavior and motivation 
of the group. No good worker would tol- 
erate a youth’s carrying a zip gun or 
switchblade while in his presence. The 
worker would clarify this position with 
the group, interpret the significance and, 
if tested, then carry out his threat to re- 
port the incident to the proper authority. 
The same limits must be carried out in 
the area of experimentation with drugs. 
Too often workers do not carry over to 
narcotics those same limits they set about 
gang fighting, whether it is merely in dis- 
cussion or involves direct observation of 
an occasional “bag” or “set of works.” 
Limits may be set directly. Patterns of 
behavior can evolve in a group because 
no one thinks to question the direction 
they are going. The worker’s role as the 
catalyst for more democratic procedure 
can lead the group into developing limits 
and pressures of their own. We cite a 
specific example again in the area of gang 
hostility. There was a particular gang 
group that had been involved in numer- 
ous conflict situations. Completely caught 
up in the excitement of these hostilities, 
they would respond immediately to an 
individual report of being insulted or as- 
saulted by another group. On one occa- 
sion this occurred during the worker’s 
presence with the group. Without telling 
the group that they should not go to their 
member's assistance, the worker merely 
casually asked about the specifics of this 
member's report. The group picked up on 
this and began to find uncomfortable con- 
tradictions in the story. They then made 
the decision on their own not to respond 
to this call to battle. The worker, by edu- 
cating the group with honest arguments 
against drug usage, can make calculated 
comments on the subject whenever it 
comes up, combined with a positive state- 
ment of his opposition and rejection of 
this behavior by the group members. The 


worker’s continued esteem for them as 
individuals provides an indirect means of 
setting limits by influencing the change 
in value within the group. 

It is important to establish definite 
limits for adolescents where acting out is 
detrimental to the physical health of an 
individual or society. Just as the good 
group worker handles guns or knives he 
can, when drugs are mentioned, clarify 
his position with the group, interpret his 
reasons and give warning that he would 
report their activity and then carry it out 
if he were tested further. We propose that 
common community-wide approach by 
group workers would go far towards 
altering the teen-age values about drug 
use. A program to develop this common 
approach using all lower eastside institu- 
tions is needed. 

It is of equal importance, however, for 
the worker to respect and tolerate the 
adolescent need for healthy exploration, 
even should this exploration extend be- 
yond the workers own limits of social 
propriety. The worker might seek to 
effect change, but he can not arbitrarily 
limit these activities as we would do in 
the area that would endanger health, life, 
limb and/or property. 

4, CHANNELLING HostiLITy The hos- 
tility and anxiety that sustain adolescent 
rebellion can be channelled to produce 
social change. Hostility can be handled 
on the one hand to avoid retreatism and 
on the other hand constructively to pre- 
vent guilt or isolation. Constructive or- 
ganization of this hostility for positive 
action will increase both the self-esteem 
of the adolescent, and the esteem for the 
potential of youthful productivity in the 
eyes of the adult. More activity like 
youthful leadership being demonstrated 
in the racial issue is necessary. Discussion 
and demonstrations can develop around 
a racial issue, the issue of more job train- 


ing with school dropouts, more realistic 
vocational training in public schools and 
more funds to increase staff and facili- 
ties of recreational and social service 
agencies. 

5. SEX EDUCATION When we con- 
sider devaluing experimentation with 
narcotics, we have to ask what other 
activity could possibly replace it. The 
adolescents who become addicts have 
deep unfulfilled needs which must be con- 
summated so that rechannelling of their 
energy is as important as thwarting drug 
experimentation, Consultants have point- 
ed out that only one activity can really 
replace drug experimentation—sex. In the 
final analysis sex may be the most impor- 
tant factor in terms of resolving the prob- 
lem of drug addiction growing out of the 
experimentation. We find the mother, in 
an overwhelming number of case his- 
tories, infantalizing the drug addict or 
potential drug addict. The result is the 
stunting of the normal maturation proc- 
ess. These inadequacies become most 
prominent during adolescence when the 
youth are first exploring normal co-edu- 
cational relationships. Many addicts 
speak of feelings of inadequacy in relat- 
ing to members of the opposite sex, or in 
competing for their attention. Some even 
admit to feeling sexually incompetent, 
and so state that they look to drugs to 
build their confidence. The fact is that 
addiction generally eliminates sexual 
strivings along with the feeling of inade- 
quacy. The difficulties in this area are 
both the result of personality disorders, 
and a common ignorance about factual 
material on sex. 

There are discrepancies between facts 
and corresponding beliefs and attitudes 
because there is a lack of availability of 
facts. Individuals tend to create fantasies 
when their environment does not provide 
facts or when the needs of the individuals 
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are frustrated. Thus the adult fears and 
indifferences to sex education support 
and perpetuate the misconceptions that 
youth develop from unsupervised group 
discussions and exchange of experiences, 
with the experience being more fantasy 
than actual. Honest and factual material 
on sex must be presented to our adoles- 
cents under the supervision of social 
workers and public health personnel. 
Take sex out of the murky environment 
of the back streets and hushed parlor dis- 
cussions, place it in the enlighten envi- 
ronment of society-based institutions, 
lessen the guilt and anxiety around the 
mere curiosity, and show tolerance to- 
ward healthy exploration. The emergence 
of sex is one of the primary forms of 
adolescent insecurity. Adolescent com- 
petition which is so strong often first 
focuses on competition for girls. Fantasies 
need to be replaced by knowledge. 

Community-wide social work in this 
area is often hampered by the difference 
between the middle class sexual stan- 
dards of the worker and the sub-cultural 
values of the neighborhood. Any differ- 
ences between value systems must be 
actively overcome by the worker’s toler- 
ance and ability to openly discuss the 
problem with the teen-agers. 


B. Working through the Family 


Parents must be alerted to recognize 
the type of familial environment that can 
produce the potential drug user. Through 
small group and individual counseling 
parents must be educated to know debili- 
tating effects of the exercise of excessive 
control and strictness as well as excessive 
indulgence and absence of discipline. 
Parents must be helped to work through 
the confusion that can culminate in the 
above response. 

Earlier in the proposal we spoke of the 
infantalizing of youth; parents must be 
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made aware of the dangers of their own 
seductiveness toward youth that can be 
demonstrated through such things as ex- 
cessive petting and babying. of a child, 
also improper sleeping arrangements. 
Parents must also be educated towards 
early identification of the potential addict 
to recognition of such trouble areas as 
difficulties relating to school, difficul- 
ties with authorities such as teachers, 
bosses, etc. They must know that the very 
quiet or withdrawn and very pliant 
youngster has just as much potential to- 
ward drug experimentation as the so- 
called “trouble maker.” 

It should be understood that the addict 
takes drugs to relieve himself of inner 
tension caused by hostile and aggressive 
feelings that he can not successfully cope 
with. Family counseling agencies should 
be alert to recognize such family prob- 
lems peculiar to drug abuse as the neglect 
of children whose parents are addicted 
to drugs. Supportive help must be given 
to the mother who is concerned about an 
addicted member of the family who is 


destroying the total family unit. The 
agency must be alerted to and call atten- 
tion to the potential of other siblings’ be- 
coming involved in drugs when the par- 
ents are spending all of their energy and 
attention on a particular problem child. 
Parents also must be helped to inter- 
pret the problem to other siblings. Finally 
there can be such concrete safeguards 
against the problem of experimentation 
by removing the opportunity to tempta- 
tion by not giving the youth too much 
money, knowing and showing some con- 
cern about the youth’s activities and peer 
group, and developing an on-going com- 
munication with the youth so they can 
express their concern. Parent education 
programs of all kinds are needed. 


C. Working through Community Structures 


Much of what can be done with the 
community structure has already been 
developed in the preceding pages. We 
feel that the remainder of the outline is 
self-evident. 


THE LEXINGTON PROGRAM 
FOR NARCOTIC ADDICTS 


John A. O'Donnell, Ph.D. 


The treatment program of the United 
States Public Health Service Hospital at 
Lexington, Kentucky, and the character- 
istics of the addict as they are seen at that 


*James V. Lowry, M.D., ”Hospital Treatment 
of the Narcotic Addict,” Federal Probation, 


hospital, were described by Dr. James V. 
Lowry’ in Federal Probation 5 years ago. 
The characteristics of addict patients 
have not changed substantially since that 


December 1956, pp. 42-51. 


From Federal Probation, 26 (March 1962), pp: 55-60. Reprinted by permission. 


The Lexington Program for Narcotic Addicts 


time and will be touched on only briefly 
in this article. 

The general philosophy of the treat- 
ment program is also unchanged, but 
there have been administrative changes 
in the procedures followed. These will 
be described. The main purpose of this 
article is to furnish information to proba- 
tion officers so they can make more effec- 
tive use of the hospital for persons under 
their supervision. Effective working rela- 
tionships have been achieved between 
the hospital and federal probation officers 
over the years, but there could be much 
improvement in the relations between 
the hospital and probation officers from 
other jurisdictions who frequently use the 
hospital for “voluntary” patients. 


THE HOSPITAL AT LEXINGTON 


Located about 5 miles from Lexington, 
Kentucky, the USPHS hospital for nar- 
cotic addicts was opened in 1935. The 
present functional capacity of the hos- 
pital is about 1,050 patients. This repre- 
sents a reduction in capacity of about 150 
patients in the 5 years since Dr. Lowry’s 
article, This reduction in capacity was 
the result of converting some dormitory 
space to additional or expanded treat- 
ment facilities. About 240 of these beds 
are in medical, surgical, intensive psychi- 
atric, and withdrawal units. The rest of 
the beds are in continued treatment units; 
440 of the beds are in single rooms, an- 
other 220 beds are in double rooms, and 
the remainder in multiple rooms none of 
which has more than six beds. 

Since its opening the hospital has han- 
dled about 70,000 admissions. Roughly 
60 percent of these have been first admis- 
sions, and a large part of the readmissions 
are accounted for by a relatively small 
number of persons. In recent years, the 
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average number of addict admissions has 
been about 3,500 per year. This figure is 
about twice as high as it was in the first 
10 years the hospital was open, but is 
much less than it was in the early 1950's. 
Slightly over 10 percent of admissions are 
accounted for by federal prisoners, and 
50 to 60 admissions a year are accounted 
for by federal probationers. To the extent 
that beds are available after eligible pris- 
oners and probationers have been ad- 
mitted, voluntary patients are admitted 
at their own request. They account for 
almost 90 percent of all addict admis- 
sions. 

The essential eligibility requirement 
for admission is that the patient has been 
addicted to narcotic drugs as defined in 
the federal law. These include: Cocaine, 
Coca Leaves, Codeine, Dihydrocodei- 
none (Dicodid, Hycodan), Dihydromor- 
phinone (Dilaudid), Heroin, Indian 
Hemp (marihuana), Laudanum, Meperi- 
dine (Demerol, Isonipecaine ), Methadon 
(Dolophine), Metopon, Morphine, 
Opium, Pantopon, Paregoric, Peyote 
(mescaline), and NU-2206 (3-Hydroxy- 
N-Methyl-Morphinan ). Persons addicted 
to barbiturates, alcohol, or other drugs 
not listed above are not eligible for ad- 
mission unless they are also addicted to 
a narcotic drug. 

While federal prisoners represent only 
about 10 percent of admissions, they ac- 
count for about half of the patients in the 
hospital on any given date because they 
remain longer. These prisoners are not 
necessarily persons who have violated 
one of the federal laws concerning drugs. 
Many, for example, were sentenced for 
stealing from the mails, transporting cars 
across state lines, ete. They are sent to the 
hospital rather than one of the Bureau of 
Prisons institutions because they happen 
to be addicts and require treatment. 
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Those selected for commitment to Lex- 
ington actually form only a small percent- 
age of federal addict prisoners, many of 
whom are committed to reformatories 
and penitentiaries because they have 
marked antisocial records prior to addic- 
tion, are escape risks, or for other reasons 
are unsuitable for the treatment program 
at Lexington. 

Federal probationers are committed to 
the hospital as a condition of their proba- 
tion and would normally be regarded as 
violating probation if they demanded re- 
lease and left the hospital before the staff 
felt they had completed the period of 
treatment indicated for them. 

The voluntary patient applies for ad- 
mission and may leave the hospital 
against medical advice at any time. Many 
of these patients come to the hospital un- 
der a great deal of pressure, perhaps from 
their families or physicians. Quite fre- 
quently the voluntary patient is on pro- 
bation from a county or city court. There 
are two chief differences between such a 
patient and the federal probationer. One 
is that the hospital is not required to ac- 
cept him as a patient. He must go through 
the usual admission procedures for volun- 
tary patients, sometimes including a fair- 
ly long waiting period. Another differ- 
ence is that if a person on probation from 
a nonfederal court demands his release, 
the hospital cannot notify his probation 
officer or anyone else without the patient’s 
consent. 

Voluntary patients are required to pay 
for the cost of hospitalization if they can 
afford to do so. This cost has varied over 
the years. At the present time it is $9.50 

per day. The determination as to ablility 
to pay is made by the medical officer in 
charge of the hospital and is based on 
information the applicant furnishes on 
his application. In practice, few volun- 


tary patients can afford to pay the cost 
of hospitalization. 


LENGTH OF HOSPITALIZATION 


A prisoner can be kept under treatment 
for the full length of his sentence, or may 
be transferred to a penal institution after 
whatever treatment period seems ade- 
quate to the medical staff. For probation- 
ers and voluntary patients there is no fixed 
length of hospitalization, though normal- 
ly a period of about 5 months is con- 
sidered the minimum. Treatment con- 
siderations may require extending the 
period of hospitalization to a year or even 
more, and in unusual cases a shorter 
period may be considered sufficient. 


ADMISSION POLICIES 


The admission policies and procedures 
are simple, Federal prisoners and proba- 
tioners must be admitted. Voluntary 
patients will be admitted when beds are 
available for their treatment, A person 
desiring to be admitted as a voluntary 
patient may obtain an application form 
from the hospital, complete it, and mail it 
directly to the hospital. He will be notified 
by letter that he is to report to the hospi- 
tal by a certain date, that his name is 
being placed on a waiting list and that he 
will be notified when a bed is available, 
or that he is not eligible for treatment. 

Admissions are authorized in the order 
in which the applications are received, 
though the hospital reserves the right, 
during periods when a waiting list is 
established, to give priority to applicants 
who have not been treated before. The 
Lexington hospital accepts women from 
any state and men from east of the Mis- 
sissippi River. Men from west of the 
Mississippi usually are treated at the 
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United States Public Health Service Hos- 
pital at Fort Worth, Texas. There are 
minor exceptions to this rule. Others may 
be made when waiting lists exist. 


TREATMENT PROGRAM 


The treatment program consists of four 
phases. For voluntary patients, the first 
phase is usually the withdrawal of nar- 
cotics, Methadone is substituted for the 
various narcotics used by patients and re- 
duced gradually but rapidly in amount. 
If a patient is also addicted to barbitu- 
rates, a similar but slower gradual reduc- 
tion is carried on simultaneously. The 
average time for withdrawal is about a 
week, but may range from a day or two 
to 3 or 4 weeks, The withdrawal proce- 
dure varies from individual to individual, 
the time required depending on many 
factors, most important of these being the 
drug used, the quantity used, and the 
physical condition of the patient. Prison- 
ers and probationers have usually been 
withdrawn from drugs before they arrive 
at the hospital. 

The second phase begins when with- 
drawal has been completed, or when it 
has been determined that withdrawal is 
not necessary, The patient is transferred 
to an Orientation and Evaluation Unit. 
The time spent in this ward will vary 
from about 2 weeks to 1 month. During 
this time patients are seen, in groups and 
individually, by a psychiatrist, a psychol- 
ogist, a social worker, a vocation and 
education officer, and a psychiatric aide. 
As the name of the unit implies, these 
contacts have two purposes: The patient 
is familiarized with the hospital program 
in terms of what is expected from him 
and of what kinds of treatment facilities 
are available, Simultaneously, the profes- 
sional personnel of the hospital are en- 
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gaged in the study of the patient, each 
focusing on the area of his specialization. 
The purpose of this study is to evaluate 
the nature of the psychiatric disorder and 
the patient’s readiness for the different 
kinds of treatment available. When pre- 
sentence investigation reports are avail- 
able, they are extremely valuable in the 
study of the patient. 

When the study is completed the staff 
members meet, discuss the case, and 
agree on a hospital program for the 
individual patient. 

The third phase of treatment begins 
with the patient’s transfer from the 
Orientation and Evaluation Unit to a 
Continued Treatment Unit, Normally he 
is first assigned to a ward where super- 
vision is quite close, with the understand- 
ing that he can be transferred later to 
medium or minimum supervision wards 
as he demonstrates his ability to function 
with less supervision. 

The psychiatric staff of the hospital 
consists of eight staff psychiatrists and 10 
to 12 psychiatric residents in the first or 
second year of their training. While these 
numbers seem high to those who are 
familiar with the staffing of correctional 
institutions, they are low for the number 
of annual admissions and the number of 
patients who are potential candidates for 
psychotherapy. During 1960, a total of 
263 addict patients were carried in 
psychotherapy, 156 in individual psycho- 
therapy, and 117 in group psychotherapy. 
(These figures total more than 263 be- 
cause some patients were in both individ- 
ual and group psychotherapy.) In 1960 
a total of almost 8,000 hours was spent 
by these patients in psychotherapy. 

In most cases of individual psycho- 
therapy the patient is seen a minimum of 
1 hour per week on a regular basis. Some 
are seen more frequently. In 1960 two 
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were being seen five times a week. The 
usual pattern of group psychotherapy is 
one 90-minute session per week, but sev- 
eral groups meet twice a week, Group 
therapy is normally conducted by a 
therapist-observer team, 

Whether or not a patient is assigned to 
formal psychotherapy, he continues under 
psychiatric supervision throughout his 
hospital stay. To each continued treat- 
ment area, of approximately 200 patients, 
there are assigned one or more psychiatric 
residents, a staff psychiatrist, and a social 
worker. Together with the psychiatric 
aides in these areas they are responsible 
for the clinical management of the 
patients, 

The hospital emphasizes the vocational 
assignment of patients as one of its major 
treatment methods. In many cases, par- 
ticularly when the patient has no work 
skill, as occurs frequently in the Youth 
Corrections Act cases, a major treatment 
objective is training in a skill. As examples 
of the jobs for which formal training pro- 
grams are available, the agricultural in- 
dustry trains patients in the fields of 
dairying, meat packing, equipment opera- 
tion and maintenance, greenhouse Opera- 
tion, truck gardening, landscaping, office 
record management, and others, The 
needletrades industry has six training 
units aimed at developing specific voca- 
tional skills required in the garment in- 
dustry. The printing and woodcrafts 
industries similarly prepare patients for 
specific skills in these industries, Patients 
can be assigned as helpers to the skilled 
tradesmen represented in the mainte- 
nance and housekeeping areas for job 
training in these specialties. These job 
assignments are by no means a complete 
listing, 

Some of these assignments are also used 

for women patients who, in addition, can 
receive training in a microfilm unit as 


chairside dental assistants and as office 
personnel. 

While this vocational training can 
obviously be of value in itself, the skills 
learned often are conceived as a secon- 
dary goal. The primary aim is therapeutic 
and arises from the relationship between 
the patient and the work supervisor. 
Many of the patients admitted to Lex- 
ington are not good candidates for any 
form of psychotherapy because this type 
of relationship has no meaning for them. 
A relationship with a work supervisor, 
however, has usually been part of their 
background and quite frequently is a 
troublesome relationship for them. With 
the training and consultation he receives 
from the psychiatric staff, the work super- 
visor can frequently establish a relation- 
ship with a patient which is potentially 
more therapeutic than would be a rela- 
tionship with a therapist, This is true 
to the extent that frequently the work 
assignments are made not so much on the 
basis of the skill which the patient may 
be able to learn, as the personal charac- 
teristics and abilities of a given work 
supervisor who may have demonstrated 
that he works unusually well with pa- 
tients of a certain type, 

In some cases, of course, patients show 
little motivation for vocational advance- 
ment. Training in work habits may be 
the highest goal that can be set. Such 
patients are usually assigned to jobs 
which must be done to keep the hospital 
operating, for example, kitchen work, 
cleaning, and messenger service; In no 
case, however, is a patient given a mean- 
ingless task simply to keep him busy. He 
can always feel that he is doing something 
useful and constructive, 

In addition to psychiatrists, the hospi- 
tal staff includes specialists in surgery 
and internal medicine and a dental unit. 

There are many recreational activities, 
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both of the spectator and participant 
types, under the supervision of recrea- 
tional therapists. Church services and 
pastoral counseling are provided by part- 
time chaplains, Patients also are encour- 
aged to assume some responsibilities for 
their own management and treatment, 
through such devices as Patients’ Coun- 
cils, publication of a patient newspaper, 
and through Addicts Anonymous. 

In summary, this third phase of the 
treatment program is not a single pro- 
gram, alike for all patients. Rather, there 
is an indefinite number of possible pro- 
grams, ranging from those in which only 
physical and custodial care in a drug-free 
environment are of significance, to those 
where intensive treatment, perhaps along 
several different lines, is provided. The 
determination of which program a patient 
will follow depends partly on his needs, 
and partly on his desire to participate in 
treatment. The patient himself deter- 
mines to a large extent whether his period 
of hospitalization is to be a matter of 
“doing time” in an institution, or of active 
treatment. When a patient complains, as 
some do, that the hospital is really not a 
hospital but a prison, it is made because 
the patient makes it so. 

Whatever the specific program, the 
hospital tries to establish a therapeutic 
environment in which the patient's at- 
titudes and personality can be modified. 
As one example, many addict patients see 
authority as an irrational, unpredictable, 
and hostile force to be placated, to be 
seduced, and to be out-maneuvered by 
those who are clever enough to find its 
weak spots. To the extent that the hospi- 
tal succeeds in being firm and consistent, 
but kind and reasonable in its handling 
of patients, it presents the patient with a 
new situation, and forces him to find new 
ways of relating to authority. 

The fourth phase of treatment, in some 
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respects the most important, is unfortu- 
nately the least well developed. This is 
the followup help a patient can use from 
agencies in his home community, Treat- 
ment of addiction which does not include 
this followup is inadequate, and in this 
sense few addicts receive adequate treat- 
ment. At the present time, this followup 
help is, in effect, available only for those 
prisoners and federal probationers who 
are discharged under the supervision of 
a federal probation officer, and in a few 
cases of voluntary patients, where com- 
munity agencies exist and are willing to 
work with addict patients. 


RESULTS OF TREATMENT 


The most obvious criterion of success 
of treatment is the patient’s abstinence 
or relapse to drug use after he leaves the 
hospital. There is no logical reason to ex- 
pect a high rate of abstinence in patients 
who receive only the first three phases of 
treatment—those which are accomplished 
in the hospital. To date there have been 
no formal attempts to provide the fourth 
phase, for Lexington patients, and to 
evaluate the results.? Suggestive material, 
however, may be found in the case rec- 
ords of Lexington patients released on 
parole. 


Diana was admitted to the hospital in Feb- 
ruary 1958, less than a month after her 
twenty-first birthday. A white, married 
woman, she was sentenced under the Youth 
Corrections Act for illegal importation of 
narcotics. She and her husband were ap- 


2 Studies based on addicts released from other 
institutions, who receive specialized followup 
care, are in progress. See Meyer H. Diskind, 
“New Horizons in the Treatment of Narcotic 
Addiction,” Federal Probation, December 1960, 
pp. 55-63. Similar studies by the Ilinois Di- 
vision of Narcotic Control and by the California 
Department of Corrections have not yet been 


reported. 
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prehended in an attempt to bring heroin 
and amphetamine into this country from 
Mexico. 

This patient had been in difficulties since 
age thirteen, when she began iene away 
from home. Use of marihuana, an quite 
quickly of heroin, dated from about age 
fifteen. She had a ninth grade education, 
and no employment history except for very 
brief periods as a waitress. She had been 
married twice and her second husband was 
an addict. 

In the hospital she adjusted well, and 
was given training in developing X-ray 
films. She was an excellent worker, learned 
quickly, and her supervisor felt she had the 
ability to become an X-ray technician. She 
obviously had difficulty in getting along 
with other ple, not in the sense of any 
overt misbehavior, but in letting herself feel 
close to them. She was seen in individual 
therapy weekly for a period of about 4 
eae While in therapy she moved to- 
ward a decision that she would not reunite 
with her husband. During her hospitaliza- 
tion her parents moved to a different state, 
and the probation officer who interviewed 
them felt that they were sincerely inter- 
ested in helping her make a fresh start. She 
was tied on parole in October 1959. 

In April 1961 her probation officer re- 
ported a good adjustment under supervision. 
The plans for training as an X-ray techni- 
cian had fallen through but she had com- 
pleted training as a beauty operator and 
was employed at this work. The probation 
officer felt her adjustment warranted a rec- 
ommendation that her supervision be ter- 
minated in November 1961. There was no 
indication of any relapse to drug use or of 
other offenses. 

Robert was a 28-year-old Negro admitted 
to the hospital in December 1953 with a 
sentence of 40 months to 10 years for sale 
of narcotics. His drug use dated back 5 
years, but prior to that he had had a fairly 
stable home environment, a period of satis- 
factory adjustment in the Army, and had 
completed high school and about half of a 
training course as a dental technician. He 
was married once, but separated from his 
wife and then had a series of “common 
law” relationships. 


In the hospital the patient was not in 
psychotherapy, but was given a training as- 
signment as a shipping clerk in the printing 
industry where he did quite well. Parole” 
was granted in March 1957. 

He returned to an eastern seaboard city 
where he lived with his sister. For the first 
several years he was out of the hospital he 
had a great deal of difficulty finding em- 
ployment, and when he did succeed the jobs 
did not last long and were at menial work. 
With the support and encouragement of his 
probation officer, he managed to get i 
this period without getting into any di 
culty and finally in January 1960 was able 
to get a job with the Federal Government 
as a messenger. Within a year after that he 
received two grade raises because of his fine 
work. He never reunited with his wife, but 
at the time of the last report in March 1961 
was courting a girl of good character and 
reputation, her influence being one of the 
factors which the probation officer consid- 
ered largely responsible for his “striking” 
improvement. Again, there was no hint of 
any further drug use or of any further diffi- 
culty with the law. 


Any probation officer who has worked 
with a number of addicts can match these 
cases with others in which the person re- 
lapsed to drug use almost immediately 
after leaving the hospital or after a period 
of very marginal adjustment, What ac- 
counts for the success in these cases, and 
the failure in others? What proportion of 
cases could be classed with the cited ones 
as successful, and what proportion as 
failures in the sense of relapse to drug ] 
use? 

No satisfactory answer can be given to 
these questions at the present time, be- 
cause the research necessary to answer 
them has not yet been done. The early 
stage of a followup study of Kentucky 
addicts presently being conducted by the 
author of this paper suggests that the 
percentage who remain off drugs, at least 
in the aréa being studied, may be much 
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higher than most people would have ex- 
pected, perhaps in the range of 40 to 50 
percent, even among persons with long 
histories of addiction and repeated re- 
lapses. Other studies, and clinical impres- 
sions, suggest that the relapse rate may 
well vary geographically, with higher 
rates of relapse in the metropolitan cen- 
ters like New York and Chicago where 
the number of addicts is higher. Studies 
by Pescor® and Diskind‘ indicate that 
supervision, and particularly intensive 
supervision, produces lower relapse rates 
at least for the periods of supervision. This 
appears to be more true for persons re- 
leased on parole than for those being 
supervised on probation," but it also seems 
possible that this difference may be ac- 
counted for in terms of the different selec- 
tion process of patients for the two types 
of supervision. 

Clinical impressions (still not corrob- 
orated by research) also suggest that, for 
at least some patients, success in abstain- 
ing from drugs is associated with a move 
away from the area in which the person 
was addicted, If this turns out to be cor- 
rect, it will probably be explainable not 
as a simple function of availability of 
drugs, but rather as removal of the per- 
son from all of the cues and reminders 
of previous drug use. Probation officers 
could contribute greatly to answering 
these questions by papers reporting on 
their successful and unsuccessful cases. 


"Michael J. Pescor, M.D., “Follow-Up Study 
of Treated Narcotic Drug Addicts,” Public 
Health Reports, Supplement No. 170, 1943. 

$ Diskind, op. cit. 

“ In an unpublished pilot study of proba- 
tioners and parolees, based on a small sample, 
the author found the parolees to have signifi- 
cantly lower relapse rates. See also, Morris 
Kusnesof, “Probation for a Cure,” reprinted in 
U.S. Senate, Committee on the Judiciary, Hear- 
ings on S. Res. 67, Illicit Narcotics Traffic, 84th 
Cong., Ist Sess., 1955, pp. 2091-2110. 


PREPARATION OF ADDICTS 
FOR HOSPITAL TREATMENT 


The probation officer interviewing an 
addict who is to be sent to the hospital 
can assist the hospital, and greatly facili- 
tate his own later supervision of the 
patient on return to the community, in 
several ways. The following suggestions 
are especially applicable to nonfederal 
probation officers who send addicts to the 
hospital as voluntary patients. 

Plans for followup care should begin 
at the time the patient is admitted to the 
hospital, or even earlier, Probation officers 
should feel free to communicate with the 
social work service of the hospital which 
will cooperate with them and with the 
patient in formulating plans to assist the 
patient on his return home. Presentence 
reports or other information about the 
patient are most valuable to the hospital 
if they are received before, or immedi- 
ately after, the patient's admission, 

Nonfederal probation officers should be 
aware that the law which permits the hos- 
pital to treat voluntary patients also for- 
bids it to release any information on the 
patient. The hospital adheres to this 
rigidly, except when the patient, in writ- 
ing, asks us to give information to out- 
side agencies. It is therefore advisable for 
the nonfederal probation officer, before 
sending the patient to the hospital, to 
have the patient sign a statement in which 
he clearly authorizes the hospital to re- 
lease information to the probation officer 
about his hospitalization and discharge. 
This statement need not be notarized, but 
should be witnessed by the probation 
officer or another member of the staff. It 
should name the hospital, and clearly 
authorize the hospital to release informa- 
tion to the probation officer, or even 
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better, to the probation office as an agen- 
cy, rather than the officer as an individ- 
ual, This statement signed by the patient 
should be sent to the hospital as quickly 
as possible so the hospital can notify the 
probation officer of the patient's arrival, 
and later of plans for his discharge. 

When the patient is being admitted as 
a voluntary patient, the probation officer 
should be aware of, and should discuss 
with the patient, the fact that voluntary 
patients may leave the hospital at any 
time they choose to demand their release 
against medical advice. Remaining in the 
hospital until discharge is approved by 
the medical staff and can be made a con- 
dition of probation just as is done in the 
federal courts. If this is a condition of 
probation, the probation officer should 
make it clear to the patient that he will be 
returned to court as a violator if he leaves 
the hospital against medical advice. It is 
also helpful if the probation officer will 
state this definitely in a letter to the hos- 
pital so that the social worker will be in 
a strong position to reinforce this motiva- 
tion if the patient begins to wonder if he 
can get away with leaving the hospital. 

It would also help if the probation 
officer would discuss with the patient 
some of the negative aspects of the hos- 
pital. There seems to be a tendency on the 
part of some persons who work with ad- 
dicts before they come to the hospital to 
describe the hospital in glowing terms, to 
give a sales talk to patients in which the 
hospital is presented as a very pleasant 
place, a “country club.” When the patient 
gets to the hospital he is struck by the less 
pleasant aspects of hospitalization, and in 
many cases this contributes to his leaving, 
against medical advice, before he com- 
pletes treatment. If he is prepared for the 

negative aspects of hospitalization before 
he comes, his initial adjustment will be 
easier, and the probability of discharge 


against medical advice will be 

One factor which bothers many 
tients is the lack of freedom in 
hospital. There are many restrictions 
patients, even voluntary patients, 
there is little difference between t 
handling of prisoners and voluntary pa- 
tients. These restrictions are necessary 
not only because some patients are pris- 
oners, but even more so because of the 
security provisions to prevent the intro- 
duction of drugs and other contraband. 
Mail is censored; there are limits on the 
number of letters a patient may send, and 
on the number and frequency of visits he 
may receive. Except in unusual circum- 
stances, a patient is not given leave from 
the hospital before discharge, he may not 
make phone calls, and he may receive 
packages from home only after receiving 
prior permission for specific items. 

Almost half of the hospital population — 
consists of Negro patients, and there is 
no segregation of races. This is sometimes 
a problem to white patients. There is no 
segregation of prisoners from voluntary 
patients, or by age groups, or in general, 
any segregation except of the sexes. 

The patient should know this in 
advance. He can also be told, however, 
that the addict population covers the en- 
tire range of personality types, and of 
educational and cultural backgrounds. 
The period of adjustment to this situation 
can be difficult, but the patient can be 
assured that it will not be impossible, 
and that he will have the support of a 
trained staff which understands the prob- 
lems of adjustment. Further, he can be 
assured that many patients like himself 
have been able to go through this period 
and to profit from treatment. As he be- 
comes familiar with other patients, he will 
meet those whose backgrounds and in- 
terests are closer to his own, and almost 
any patient can be sure of finding a group 


of persons much like himself, with whom 
he can live quite comfortably in the hos- 

ital. 
7 During the withdrawal phase, the pa- 
tient is physically ill and uncomfortable. 
The patient can be assured that he will be 
withdrawn slowly enough so that there 
will be no danger, and so that the dis- 
comfort is minimized. However, he 
should also know that the medical staff 
will withdraw him as rapidly as possible 
and that he is bound to suffer some dis- 
comfort. 

We have found no good reasons to 


THE ANTICRIMINAL SOCIETY: SYNANON 


Lewis Yablonsky, Ph.D. 


A reader of the Terminal Island News of 
April 12, 1962 would be somewhat sur- 
prised to note an unusual statement 
called “Breaking the Invisible Wall” 
authored by a former criminal and inmate 
of the Federal Correctional Institution at 
Terminal Island, Calif., the U.S. Public 
Health Service Hospital at Fort Worth, 
Texas, the State Prison of Southern Michi- 
gan, and various juvenile reformatories. 
James Middleton, the writer of the state- 
ment, had served a total of 15 years in 
these institutions. He has currently been 
clean of his past lengthy addiction and 
criminal history for almost 3 years. Mid- 
dleton is one of a group of seven ex- 
offenders and former prisoners who go to 
the Terminal Island institution once & 
week to run group counseling sessions 
with about 25 addict inmates. This is the 


i 
ine 


FREE 
ili 
ine 
Bit : 
i F 
Flite 


zF 
8 
te 
Hi 
i 
Ẹ 
z7 


i 
ae 


E 
Hi 
i 


i 
F 
i 
z 
F 
& 
E 
T 


From Federal Probation, 26 (September 1962), pp: 50-87. Reprinted by permission. 


Of haps is the 
effect synanon has had in bridging this ga 
in communication an 3 


realistic light. Part of 
meetings can be attributed to the fact that 


and can identify with his problems and his 
unsal reaction to , he can't get 
away with as much. see him as he is. 


The Synanon organization,* of which 
Middleton is a significant member, has 
been in operation about 4 years, As a 
result of exposure to this unique social 
system approximately 100 persons, most 
with long criminal and addiction records, 

*The name Synanon was derived from the 
slip-of-the-tongue of a confessed addict attempt- 
ing to say seminar. It was adopted because it 
is a new word for describing a new phenomenon. 


no longer find it necessary to use drugs or 
commit crimes. Some Synanon residents 
have been clean of these deviant patterns 
for periods of up to 4 years. 

This antiaddiction society originated 
with Charles E. Dederich, a former busi- 
ness executive, who had worked through 
an alcoholic problem and was motivated 
to transmit the forces which had led to 
his own recovery, A strong personality 
with characteristics of a charismatic 
leader, Dederich attracted to his resi- 
dence by the beach in Ocean Park a 
coterie of alcoholics and drug addicts 
who found stimulating and interesting 
the lengthy philosophical discussions 
which he led. Many of these persons had 
no roots and moved into Dederich’s 
“pad.” Within a short time a small colony 
of about 15 addicts moved into the vari- 
ous apartments in the immediate area and 
emerged as the early core of the Synanon 
movement. At this point, about 6 months 
after its inception, there emerged an 
idealized assumption that no one was 
using drugs; although this fact was only 
true for about half the residents at the 
time. 

Two incidents sharply changed the 
nature of this unusual collectivity and 
projected the evolution of a clean Sy- 
nanon community, One was what later 
became known as the “big cop-out.” This 
involved the open admission of occasional 
use by several key residents, Shortly after 
this episode the balance of power shifted 
over to a community with a majority of 
clean addicts. This new situation gave 
strength and credence to an antiaddic- 
tion, anticriminal ethos. To my knowl- 
edge, it was the first time anywhere that 
a group of nonprisoner ex-addicts could 
be found in one location. 

By the summer of 1959 about 40 to 50 
men and women, not using drugs, were 
living in a Synanon colony in one large 


building. The Synanon movement had 
become more established and aroused 
the interest of many significant profes- 
sionals. Time magazine in its April 7, 1961 
issue published an extensive description 


of the Synanon organization at that time. 


S. S. HANG TOUGH 

Early in August 1959, homeowners along 
the stylish Pacific Ocean beaches in Santa 
Monica, Calif., were dismayed to get a new 
set of neighbors: a bedraggled platoon of 
half a hundred men and women, who 
moved into a run-down, three story, red 
brick building that once was a National 
Guard armory. White and black, young and 
middle-aged, criminals and innocents, ar- 
tists and loafers, the unlikely assortment 
shared one trait: they were narcotics addicts 
determined to kick their habit for good. 

Scrounging lumber, paint and old furni- 
ture, the group converted the top floor of 
the armory into a barracks-style men’s dor- 
mitory. They turned the second floor into 
offices, kitchen, dining hall and living room, 
and the main floor into women’s sleeping 
one Over the doors in the living room 
they hung their emblem: a life aber 
with the words “S. S. Hang Tough,” slang 
for “don’t give up.” .... 

Such was the formal dedication of Syna- 
non House a self-run, haphazardly fi- 
nanced experiment in human reclamation 

success has been hailed by Dr. 
Donald Cressey, University of California at 
Los Angeles sociologist, as “the most signif- 
icant attempt to keep addicts off that 

ever been made.” . . . . The 

was patterned roughly after the group-ther- 
apy methods of Alcoholics Anonymous. 
į- Dr. Cressey describes the psychology: 
A group in which Criminal A joins with 
some noncriminals to change Criminal B is 
pated most effective in changing Crimin- 


In the often bru frank personal ex- 
changes, the pine E reveal them- 
selves . . . and through daily contact with 
Similarly beset persons are reinforced in 
their determination to quit narcotics 
manently. Says the founder of Synanon 
House, “48-year-old Charles E. Dederich 
++, once an alcoholic but never a drug 
addict: “It is something that works.” 


= Donald x Criminals: 
The rear the Theory of Differential 
Association,” American Journal of Sociology, 
September 1955, pp. 116-120. 

* Ibid. p. 117. 
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on this theory would be directed at analysis 
of the criminal’s attitudes, motives, and 
rationalizations regarding criminality and 
would recognize that those characteristics 
depend upon the groups to which the crim- 
inal belongs. Then if criminals are to be 
changed, either they must become mem- 
bers of anticriminal groups, or their present 
pro-criminal group relations must be 
changed.* 


Life in the Synanon anticriminal society 
revolves around a set of educational and 
apparently group therapeutic procedures 
developed by Dederich and the group of 
ex-addict leaders he had personally 
trained. Synanon by this time had many 
characteristics of an extended father- 
dominated family. As Dederich himself 
described it in an address before The 
Southern California Parole Officers Asso- 
ciation: 


We have here a climate consisting of a 
family structure similar in some areas -to a 
primitive tribal structure, which seems to 
affect individuals on a sub-conscious level. 
The structure also contains overtones of a 
19th century family set-up of the type 
which produced inner-directed personalities. 
It is the feeling of the Synanon Foundation 
that an undetermined percentage of nar- 
cotic addicts are potentially inner-directed 
people as differentiated from tradition- 
directed people. A more or less autocratic 
family structure appears to be necessary as 
a pre-conditioning environment to buy time 
for the recovering addict. 

» _. . The autocratic overtone of the 
family structure demands that the patients 
or members of the family perform tasks as 
part of the group. As a member is able to 
take direction in small tasks such as helping 
in the preparation of meals, housecleaning 
and so forth, regardless of his rebellion of 
being “told what to do,” his activity seems 
to provide exercise of emotions of giving or 
creating which have lain dormant. As these 
muscles strengthen, it seems that the re- 
sistance to cooperating with the group tends 
to dissipate. 


* Ibid. p. 118. 


SYNANON GROUP THERAPY 


The daily program for the Synanon 
resident includes some type of work, a 
noon educational seminar, the synanon 
(a form of leaderless group therapy in 
which all residents participate three 
times a week), and daily interaction 
and communication with hundreds of 
“squares” (nonaddicts) from all walks of 
life who visit the building regularly, 

The synanon, a form of group interac- 
tion vital to the overall approach, tends 
to be a unique form of aggressive leader- 
less nonprofessional group psychother- 
apy, directed by what Dederich has 
referred to as a Synanist, According to 
Dederich: 


The Synanist leans heavily on his own in- 
sight into his own problems of personality 
in trying to help others find themselves, and 
will use the weapons of ridicule, cross- 
examination, and hostile attack as it be- 
comes necessary. Synanon sessions seem to 
provide an emotional catharsis and trigger 
an atmosphere of truth-seeking which is re- 
flected in the social life of the family struc- 
ture. The Synanist does not try to convey 
to another that he himself is a stable person- 
ality. In fact, it may very well be the de- 
structive drives of the recovered or recover- 
ing addictive personality embodied in a 
Synanist which makes him a good thera- 
peutic tool—fighting fire with fire. 


This form of group therapy is ideally 
suited for the overall Synanon commu- 
nity. The group sessions do not have any 
official leader, They are autonomous; 
however, leaders emerge in each session 
in a natural fashion. The emergent leader 
tells much about himself in his question- 
ing of another, Because he is intensely 
involved with the subject or the problem 
in the particular session he begins to 
direct, he is in a natural fashion the “most 


qualified” session leader for that time and 
place. In short, the expert of the moment 
may be emotionally crippled in many 
personal areas, but in the session where 
he is permitted by the group to take thera- 
peutic command, he may be the most 
qualified therapeutic agent. 

Synanon, as a side effect, trains persons 
to become a new brand of therapeutic 
agent in the correctional field. The system 
provides the opportunity for offenders to 
modify their own deviant behavior and 
then work with other offenders. In this 
context I view the phenomenon of 
Synanon at Terminal Island as a major 
breakthrough in the field of correction. 

Although ex-offenders have been ran- 
domly used over the years in the processes 
of correction, Synanon provides a unique 
contribution. One can view the seven 2- 
year-clean Synanon participants in the 
Terminal Island project as a new type of 
“therapeutic agent” for dealing with the 
crime problem. Unlike most professional 
or ex-offender workers in the field the 
trained synanist has three levels of experi- 
ence which uniquely qualify him for 
work with other offenders. 

1. He has a lengthy history of criminal 
experience. He himself has made the 
“scene.” He knows the crime problem in 
its many dimensions—at first hand. 

2. At Synanon, this individual has 
deeply experienced the emotional up- 
heaval of rejecting one way of life for 
another. He has “in his gut” gone through 
a resocialization process and knows some- 
thing about the set of experiences and the 
pain involved in the transition. 

3. He knows the Synanon social sys- 
tem, He has a subconscious conception of 
the processes at work for helping others 
and he is himself a functional part of this 
organization, He has been trained at “the 
Synanon College” for working with recal- 
citrant offenders, 
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This triad of experiences qualified thé 
Synanist uniquely for the task at hand. 
Terminal Island inmates in the Synanon 
project know they are encountering in the 
Synanist a new breed of “treatment man.” 
The Synanist is difficult to con or juggle 
out of position. The Synanist cannot easily 
be out-maneuvered from his zeal to point 
up a new direction in life to replace the 
roles of crime and addiction which he 
now views as wasteful and stupid be- 
havior. This point of view of the Synanist 
seems to get across to the inmate seeking 
a noncriminal mode of existence. 

Although the synanon form of group 
therapy is an important aspect of the 
method, the basic therapeutic force is the 
overall synanon social system. The best 
way to reveal this overall dynamic is to 
examine its impact on one successful 
resident. 


FRANKIE: A CASE STUDY 
OF THE SYNANON SYSTEM’ 


Frankie, a 2-year-clean Synanon resi- 
dent, first came to the author's attention 
in an unusual fashion, While listening to 
some tapes being played on the Egyptian 
King gang killing (an incident studied 
intensively by the author), Dederich 
detected a familiar voice. Hearing one 
King comment, “I kicked him in the 
head, it was the least I could do,” 
Dederich remarked, “That sounds like 
Frankie.” It was later confirmed that 
Frankie was this Egyptian King gang 
member’s older brother. It was also deter- 
mined that Frankie’s early case history 
and violent gang life pattern paralleled 
his younger brothers. Frankie later 
turned to using and pushing drugs, a 
criminal career, which carried him to the 


5 This section is partially derived from a re- 
cent volume by the author, The Violent Gang 
(New York: The Macmillan Company, 1962). 


436 Drug Addiction 

Federal Correctional Institution at Dan- 
bury, Conn., New York City’s Riker’s 
Island Penitentiary, and finally Bellevue 
Hospital in New York City. As a result of 
his experience at Synanon, Frankie was 
at the time free and clear of drugs and 
violence for over 2 years. 

“Frankie would never use a knife; 
unless he had to. Mostly with his fists he 
would beat a guy down and try to kill 
him right there. They pulled him off this 
big guy one time—he wouldnt stop 
punching him in the face.” This was a 
casual observation made by Frankie’s ex- 
“crime partner,” the girl with whom he 
had lived for 5 years in New York. (She 
is also currently a successful resident at 
Synanon. ) 

Frankie's first reaction to Synanon was 
confusion. “The first thing they hit me 
with flipped me. This tough looking cat 
says to me—'there are two things you can’t 
do here, shoot drugs or fight”” Frankie 
said, scratching his head, “I was all 
mixed up—these were the only two things 
I knew how to do.” 

Frankie first came West at the insis- 
tence of his parents “to try a new way of 
life.” “The family chipped in, gave me 
a plane ticket, and told me to straighten 
out or drop dead.” He accepted the plane 
ticket they gave him and came West 
under the assumption of continuing his 
old way of life. In the Los Angeles situa- 
tion he had trouble getting a good drug 
connection and stealing enough money to 
supply his habit. He heard about Syna- 
non, and decided to try it. His initial 
motives were not pure. His thought was 
“to get cleaned up a little” and either get 
organized for a new onslaught on Los 
Angeles or steal enough to return to New 
York and his old criminal pattern. Some- 
thing happened at Synanon to make 
Frankie stay “clean” for 2 years and later 


assume the administrative role of “co- 
ordinator” at Synanon.° 

The Synanon environment was inter- 
esting and exciting for Frankie. There 
were, in the addicts’ jargon, “lots of hip 
people.” Jimmy the Greek, who at 48 had 
been an addict for 20 years and a criminal 
and con-man for oyver 30 years’ and 
Jimmy Middleton, who now ran the 
kitchen at Synanon. In the kitchen 
Frankie received his first job scouring pots 
and pans and mopping floors. According 
to Frankie, Jimmy M. could not be conned 
or manipulated out of position like the 
therapist Frankie had encountered at 
Rikers Island Prison. Jimmy M., of 
course, knew the score and to him Frankie 
with all his exploits was a “young punk,” 
who could give him no trouble. “Tve met 


*A coordinator works a 4-hour shift, answer- 
ing phones, catering to visitors and generally 
handling the House’s business as it emerges. It 
requires some ingenuity and administrative 
ability. 

*Jimmy’s personal statement in the Synanon 
Issue of the Terminal Island News further re- 
veals his criminal background and current view 
of life: “My addiction history goes back to 
when I was 12 years old (I am close to 50) 
but up until the time I came to Synanon, 31 
months ago, I never knew what it was to be 
“clean” on the streets. I have done just about 
everything illegal to obtain money; work was 
not a part of this life, for I could not support 
a habit working. I have spent almost 10 years 
in county jails, the Lewisburg federal peniten- 
tiary, and chain-gangs. I can go so far as to 
say that I had never met a ‘clean’ dope-fiend 
until I came to Synanon... . 

I have been a resident of Synanon for 31 
months. I plan on staying for some time to 
come. For the first time in my life I like what I 
am doing—Synanon is growing and I am part of 
it. There is a group from Synanon attending 
meetings at Terminal Island every week, for the 
past 4% months; I am project director of this 
group. There are plans in the making to start 
Synanon meetings on the women’s side at Ter- 
minal Island—and eventually, men and women 
together. I am sure with the cooperation we 
have been getting this plan will come about 
in the near future.”—James (Greek) Georgelas. 


kids like this all my life—in and out of the 
joint.” 

According to Frankie, “I hated this 
* ... for no good reason, I used to some- 
times sit and plan ways to kill him.” When 
Frankie wanted to fight Jimmy over a dis- 
agreement about work (no fighting 
allowed at Synanon) Jimmy laughed and 
told him if he wanted to fight he would 
be thrown out of Synanon. 

The usual prison situation was reversed 
and confusing to Frankie. In the “joint” 
(prison) if Frankie got in trouble con- 
finement became increasingly severe with 
the “hole” (solitary confinement) as an 
end point. At the Bellevue Hospital 
psychiatric ward where Frankie had also 
“done time” it was a straight-jacket. What 
made Frankie remain, even behave in 
order to stay at Synanon with its open 
door? 

The fact that Frankie was exported 
from New York to Los Angeles was a 
significant force initially in keeping him 
at Synanon, as he stated it: “At times I 
felt like splitting (leaving), then I 
thought it will be hard to make it back to 
New York. I didn’t know Los Angeles 
and I was afraid to make it out there— 
cause I didn’t know the people, Synanon 
was better than anything else I could do 
—at the time.” 

Also, Synanon House was on the beach. 
The meals were good. In the evening 
many ex-addict top musicians would play 
cool jazz.* Also there were, according to 
Frankie, “broads to dance with and get to 
know.” But highly important in this anti- 
addiction, antidelinquency society there 
Were others who understood him, had 
made the same “scenes” and intuitively 
knew his problems and how to handle 

im. He respected people he could not 


“The Synanon Band recently produced a 
widely acclaimed professional record album, ap- 
Propriately called: Sounds of Synanon. 
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con. He belonged and was now part of a 
“family” he could accept. 

At Synanon Frankie could also make a 
“rep” without getting punished or locked 
up. In prison, the highest he could achieve 
in terms of the values of “his people” was 
to become “King” of the sociopathic in- 
mate system, acquire a “stash” of ciga- 
rettes, obtain some unsatisfactory homo- 
sexual favors, and land in the “hole.” In 
the “inmate system” of Synanon he could 
achieve any role he was “big enough of a 
man” to acquire and this carried the high- 
est approval of his fellows. He could 
actually become a director in this orga- 
nization—which was now in the national 
spotlight.” Articles on Synanon had been 
published in national magazines like 
Time, Life, and Nation, and were com- 
ing out daily in the press. For the first time 
in his life, Frankie was receiving status 
for being clean and nondelinquent. 

Of course, when he first arrived at 
Synanon, Frankie attempted to gain a 
“rep” by conniving and making deals in 
accord with his old mode of relating. He 
was laughed at, ridiculed and given a 
“hair-cut” (a verbal dressing down) by 
other “old-time con men” members of the 
organization. He was accused of “shuck- 
ing and sliding” (simply not performing 
adequately ). The old-time Synanists were 
ferocious about keeping the organization, 
which had literally saved their lives and 
given them a new life status, operating 
smoothly. 

Frankie found that “rep” was acquired 
in this social system (unlike ones he had 
known) by truth, honesty, and industry. 
The values of his other life required 
reversal if he was to gain a “rep” at Syna- 
non. These values were not goals per se 


3 There are currently 8 directors of the Sy- 
nanon Foundation. This is the highest and most 
respected status level of achievement in the 


organization. 
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which someone moralized about in a 
meaningless vacuum; they were means to 
the end of acquiring prestige in this tough 
social system with which he now intense- 
ly identified. 

In the small s synanons, three nights a 
week Frankie participated in a form of 
leaderless group psychotherapy, In these 
synanons the truth was viciously de- 
manded. Any system of rationalizations 
about past or current experience were 
brutally demolished by the group. There 
was an intensive search for self-identity. 

In the process the individual attempted 
to learn what goes on beneath the sur- 
face of his thoughts. For Frankie this was 
the first time in his life that he discovered 
others had some idea about what he was 
thinking underneath, He had individual 
group therapy in prison—but there he 
could “con” the therapist and most im- 
portant, “I said what I thought they 
wanted to hear so I could hit the street 
sooner.” 

Most important Frankie began to get 
some comprehension of what others 
thought in a social situation. The fact of 
empathy or identifying with the thoughts 
and feelings of others became a significant 
reality. 

Frankie was at first empathic in his 
usual pattern of sociopathic self-centered 
manipulation, However, a new force was 
introduced into the situation—he began to 
care about what happened to others at 
Synanon. This was at first selfish. Synanon 
was for him a good interesting way of 
life. He had identified with the system 
and learned “gut level” that if any 
Synanon member failed, he too was 
diminished and failed. In Cressey’s 
words which Frankie learned to quote 
(since after all Professor Cressey was a 

friend of his) “When I help another guy, 
it helps me personally.” 

In the status system, Frankie’s rise to 


the role of coordinator was not quick nor 
easy. He moved from the “dishpan” to 
serving food at the kitchen counter, 

After several months he was allowed to 
work outside on a pickup truck which 
acquired food and other donations, With 
two other individuals who worked with 
him on the truck a group decision was 
made one day “that one shot wouldn't 
hurt.” One individual knew a “connec- 
tion” on the route. They went to his home. 
All they could get were some pills. 

When they arrived back at Synanon 
their slightly “loaded” appearance im- 
mediately became apparent to the group 
(“they spotted us right away”) and they 
were hauled into the main office and vici- 
ously (verbally) attacked to tell all 
(“cop-out”) or get out of the building. A 
general meeting was called and they 
were forced to reveal “all” before the en- 
tire group.’ Frankie was back at work on 
the dishpan that evening. 

Such “slips” often come out in the syn- 
anon. In a sense, in addition to other 
forces of growth from the synanon it 
serves as a form of “first-aid” therapy. If 
anyone reveals a minor “slip,” the per- 
sonal wound is examined and cleaned up 
by the group before a serious act of mis- 
behavior occurs, (The synanon situation 
has some of the characteristics of an 
underground organization operating dur- 
ing wartime. If any member “falls,” it 
may entail the destruction of the entire 
organization. ) 

The norms of synanon society are the 
reverse of the criminal code. On one oc- 
casion Frankie, with two other members 


” This process known as a “fireplace” may be 
called at anytime, day or night. The “trans- 
gressor” is placed at the fireplace in the main 
living room in front of all other residents. He 
is ridiculed into an open-honest revelation of 
his “offense.” The group may then decide to 
evict or give the individual another chance. 


of Synanon, went for a walk into town. 
One individual suggested buying a bottle 
of wine. (No drinking is permitted.) The 
other two (including Frankie) smashed 
the idea. However, no one revealed the 
incident until 2 days later it came up ina 
synanon. The group jumped hardest on 
Frankie and the other individual who did 
not reveal the potential “slip,” rather than 
on the transgressor who had suggested 
the wine. Frankie and the other “witness” 
were expected to report such “slips” im- 
mediately, since the group’s life depend- 
ed on keeping each other “straight.” For 
the first time in his life Frankie was cen- 
sured for “not squealing.” The maxim 
“thou shalt not squeal” basic to the exist- 
ence of the usual underworld criminal 
culture was reversed at Synanon and just 
as ferociously sanctioned. An individual 
could get “kicked out” of Synanon for not 
being a “stoolie.” 

The rule of no physical violence was at 
first extremely difficult for Frankie to 
grasp and believe. Since his usual re- 
sponse to a difficult situation would be to 
leap fists-first past verbal means of com- 
munication into assault. As a result of the 
synanons and other new patterns of inter- 
action, Frankie’s social ability for com- 
munication increasingly minimized his 
assaultive impulse. Although at first he 
was controlled from committing violence 
by the fear of ostracism, he later no long- 
er had a need to use violence since he 
now had some ability to interact effec- 
tively. He could express himself with a 
new form of communication on a nonvio- 
lent, verbal level. 

On occasion Frankie would regress 
and have the motivation for assault—but 
the system had taken hold. In one syna- 
non session I heard him say, “I was so 

. mad yesterday, I wished I was back 
at Rikers (prison). I really wanted to hit 
that bastard Jimmy in the mouth.” 
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Frankie had a sketchy work record 
prior to Synanon. Other than gang fight- 
ing, “pimping,” armed robbery, pushing 
heroin, and some forced work in prison, 
he seldom acted in any role resembling 
formal work. His theme had been “work 
was for squares.” He learned how to work 
at Synanon automatically as a side effect 
of his desire to rise in the status system. 
He also learned, as a side effect of the 
work process, the startling fact “that talk- 
ing to someone in the right way made 
them do more things than belting them.” 

Frankie’s most recent position involves 
the overall supervision of Synanon’s num- 
ber two building. Here 12 mothers (ex- 
addicts) in residence at Synanon live 
with their children. Frankie supervises a 
budget, the care and feeding of the estab- 
lishment and the inevitable daily counsel- 
ing of his “wards.” Although it is not ap- 
parent on the surface of his efficient ad- 
ministration, Frankie beneath maintains a 
state of personal amazement about his 
new social role in society. 

As a consequence of living in the Syna- 
non social system, Frankie developed an 
increasing residual of social learning and 
ability. His destructive pattern of relating 
to others withered away because it was 
no longer functional for him within this 
new way of life. Synanon developed his 
empathic ability, produced an attach- 
ment to different, more socially accept- 
able values, and reconnected him ade- 
quately to the larger society within which 
Synanon functioned as a valid organiza- 


tion. 


PRINCIPAL FORCES AT WORK 
IN THE SYNANON SOCIETY 


InvotveMENT Initially, Synanon so- 
ciety is able to involve and control the 
offender. This is accomplished through 
providing an interesting social setting 
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comprised of associates who understand 
him and will not be outmaneuvered by 
his manipulative behavior. 

AN ACHIEVABLE STATUS SYSTEM With- 
in the context of this system he can (per- 
haps, for the first time) see a realistic 
possibility for legitimate achievement 
and prestige. Synanon provides a rational 
and attainable opportunity structure for 
the success-oriented individual. He is no 
longer restricted to inmate status, since 
there is no inmate-staff division. All resi- 
dents are staff. 

New sOcIAL ROLE Synanon creates 
a new social role which can be tempo- 
rarily or indefinitely occupied in the proc- 
ess of social growth and development. 
(Some residents have made the decision 
to make Synanon their life’s work.) This 
new role is a legitimate one supported 
by the ex-offender’s own community as 
well as the inclusive society. With the 
opening of new Synanons and increasing 
development of projects like the one at 
Terminal Island, Synanon trained per- 
sons are increasingly in demand. Since 
the Synanon organization is not a hospi- 
tal or an institution, there is no compul- 
sion to move out of this satisfying com- 
munity. 

SoctaL crowrn In the process of 
acquiring legitimate social status in Syna- 
non the offender necessarily, as a side 
effect, develops the ability to relate, com- 
municate and work with others. The 
values of truth, honesty, and industry be- 
come necessary means to this goal of 
status achievement. After a sufficient 
amount of practice and time, the individ- 
ual socialized in this way in a natural 
fashion develops the capability for be- 
having adequately with reference to these 
values. 

SOCIAL CONTROL The control of 
deviance is a by-product of the individ- 
ual’s status-seeking. Conformity to the 


norms is necessary in order to achieve, 
Anomie, the dislocation of goals and 
means, becomes a minimal condition. The 
norms are valid and adhered to within 
this social system since means are avail- 
able for legitimate goal attainment. 

Another form of control is embodied in 
the threat of ostracism which becomes a 
binding force. After being initially in- 
volved in Synanon, the individual does 
not at the time feel adequate for partici- 
pation in the larger society. After a suffi- 
cient residue of Synanon social living has 
been acquired the individual no longer 
fears banishment; however, at the same 
time he is then better prepared for life on 
the outside (if this is his choice). He no 
longer fears ostracism and may remain 
voluntarily because he feels Synanon is a 
valid way of life for him. In Synanon he 
has learned and acquired a gratifying so- 
cial role which enables him as a “coordi- 
nator” or a “director” to help others who 
can benefit from Synanon treatment. 

Other forms of immediate social con- 
trol include ridicule (“hair-cuts,” the 
“fireplace”) and the synanon sessions. 
The individual is required to tell the truth 
in the synanon. This also regulates his 
behavior. Real life transgressions are of- 
ten prevented by the knowledge that the 
individual’s deviance will automatically, 
rapidly, and necessarily be brought to the 
attention of his community within the 
synanon session. He is living within a 
community where others know about and, 
most important, are concerned with his 
behavior. 

EMPATHY AND sELF-IDENTITY The 
constant self-assessment required in his 
daily life and in the synanon sessions fos- 
ters the consolidation of self-identity and 
empathy. His self-estimation is under con- 
stant assessment and attack by relevant 
others, who become sensitive to and con- 
cerned about him. The process provides 


the opportunity for the individual almost 
literally “to see himself as others do.” He 
is also compelled as part of this process 
to develop the ability to identify with and 
understand others. A side consequence 
is the development of self-growth, social 
awareness, the ability to communicate 
and empathic effectiveness. When these 
socialization processes are at work and 
take hold, the youth becomes reconnected 
with the legitimate society and no longer 
finds it necessary to use drugs or assume 
a deviant role. 


SYNANON'S FUTURE 


From its unusual beginnings the Syna- 
non Foundation has emerged as a highly 
efficient organization, The Foundation 
has federal tax exempt status and is a 
corporate entity in the State of California. 
The State Legislature passed and the 
Governor signed into law The Petris Bill 
on June 15, 1961, officially sanctioning 
Synanon as a “Place” for rehabilitating 
drug addicts." 


“The Petris Bill especially passed for Syn- 
anon is here presented in full: 

Assembly Bill No. 2626 (State of California). 
An act to amend Section 11391 of the Health 
and Safety Code, relating to narcotic addiction. 

The people of the State of California do enact 
as follows: 

Section 1. Section 11391 of the Health and 
Safety Code is amended to read: 

11391. No person shall treat an addict for 
addiction except in one of the following: 

(a) An institution approved by the Board of 
Medical Examiners, and where the patient is at 
all times kept under restraint and control. 

(b) A city or county jail. 

(c) A state prison. 

(d) A state narcotic hospital. 

(e) A state hospital. 

(£) A county hospital. 

This section does not apply during emergency 
treatment or where the patient's addiction is 
complicated by the presence of incurable dis- 
ease, serious accident, or injury, Or the in- 
firmities of old age. 

Neither this section nor any other provision 
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Synanon, over the past year, as a partial 
consequence of donations and the eam- 
ing power of its residents, has rented four 
buildings with a total rental of over $1500 
a month. Although its budgeting is tight, 
comparable to other nonprofit organiza- 
tions, it has met all of its financial obliga- 
tions as a result of community support. 
The organization over the past year has 
sustained approximately 85 residents in 
food and clothing, and has entertained 
approximately 19,000 guests (mostly pro- 
fessional visitors ). In addition to the Ter- 
minal Island project a Synanon educa- 
tional and addiction-prevention program 
has involved most of the 100 Synanon 
members in over 400 speaking engage- 
ments delivered to business, professional, 
religious, youth, and college and univer- 
sity groups. One evening a week about 
40 nonaddicts from all segments of so- 
ciety participate in the so-called “Square 


of this division shall be construed to prohibit 
the maintenance of a place [Synanon] in which 
persons seeking to recover from addic- 
tion reside and endeavor to aid one 

and receive aid from others in recovering from 
such addiction, nor does this section or such 
division prohibit such aid, provided that no 
person is treated for addiction in such place 
[Synanons] at reasonable times and, if it con- 
ing, or prescribing of narcotics. The preceding 
sentence is Sree coral oy heey 

lace [Synanon. register an 

rape Wy eg Board of Medical Ex- 


aminers. 


Synanon. 
cong the city in which it is located or, 
if it is outside of the city limits, with the 


said place [Synanon], it shall report the name 
of the person terminating residence to said 
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Synanons.” Here the variety of human 
problems are examined through utiliza- 
tion of the Synanon method involving 
Synanon residents mixed with “squares.” 
This interaction and cross-fertilization of 
ideas and insights appear to be of benefit 
to all. 

As a social science research center 
Synanon is unique. In this open-door en- 
vironment run by ex-offenders them- 
selves, persons with long addiction and 
criminal background freely provide im- 
portant data unavailable in the usual 
custodial setting. Synanon thus enables 
the systematic gathering of much useful 
information about crime, addiction, and 
the solution of these problems, 

The Synanon approach which has 
emerged under the creative and capable 
leadership of Dederich and his uniquely 
trained staff of directors as an effective 
anticriminal and antiaddiction society, 
also involves an organization of distin- 
guished citizens from all walks of life 
called “S.O.S.” or Sponsors of Synanon. 
This supportive organization has a na- 
tional membership of over 600 persons 


who donate money, goods, and services, 
They are currently launching a building 
program for an ideal Synanon com- 
munity. 

The organization is naturally com- 
mitted to expansion. Synanon-trained 
personnel of the type carrying out the 
program at Terminal Island will no doubt 
shortly be utilized as the core staff for 
Synanon Houses planned for other com- 
munities. Each new establishment has 
the potential for “cleaning-up” another 
hundred offenders. 

As viewed by its founder, Charles Ded- 
erich, Synanon is still in its infancy. The 
fact of 100 individuals with long addic- 
tion and criminal histories currently clean 
attests to its effectiveness. However, Syna- 
non, as a social movement or community 
way of life, appears to have possibilities 
beyond exclusive application to the ad- 
diction problem. As Middleton comment- 
ed at the outset: “It is conceivable to me 
as an ex-inmate myself that someday 
Synanon could become an established 
part of the prison program throughout 
the United States,” 


NEW HOPE FOR DRUG ADDICTS 


Roland H. Berg 


The 52 addicts speak reverently of the 
program as if it were a religious move- 
ment instead of a scientific research study 
of narcotics, Each patient has been a 
“mainliner” (one who injects a narcotic 
drug into a main vein), a confirmed user 


From LOOK Magazine, 29, 24 (November 
Communications, Inc. Reprinted by permission. 


30, 


of heroin for two to 16 years; most have 
spent years in prisons for crimes related 
to drug addiction. In hospitals or prisons, 
they had submitted willingly or unwill- 
ingly to gradual withdrawal treatments 
or abrupt “cold-turkey” cures. None of 


1965), pp. 23-24. Copyright © 1965 by Cowles 
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the attempts succeeded, and after every 
failure, all of the addicts climbed back 
on the same narcotic treadmill. 

But not this time. Now it’s different. 
Their craving for heroin has vanished. 
The euphoria they once sought from 
drugs with a zeal blotting out all else is 
only a blurry memory. The hard knot in 
their stomachs has unraveled. Now, they 
no longer think only of where the next 
“fix” is coming from. No longer are they 
forced to steal to support a habit that 
daily had become more expensive. For 
the first time since they've been on nar- 
cotics, they dare to believe there is a 
future for themselves and their families. 

What makes the difference to the 52 
addict-patients under treatment at the 
Manhattan General Division of Beth 
Israel Medical Center in New York City 
is one or two teaspoonfuls of a bitter 
brew taken daily in a cup of orange juice 
to mask the taste. A daily dose of this 
maintenance medicine for one addict-pa- 
tient costs less than ten cents. 

The medicine is called methadone. It 
is no new miracle drug. Actually, it has 
been around for nearly 25 years, and as 
drugs go, it has been a useful medication 
but never a front-page success. The 
manufacturers seldom even bother to ad- 
vertise it to doctors anymore. 

During World War II, German chem- 
ists synthesized the drug while searching 
for inexpensive morphine substitutes. As 
a pain-killer, methadone is not as effec- 
tive as morphine, but a lot cheaper. At 
war's end, the United States Government 
seized the methadone formula—with 
thousands of others—as spoils of war to 
be turned over to American drug manu- 
facturers as an “open patent.” Metha- 
done’s effects are not quite as potent as 
morphine’s, but they last longer. For that 
reason, until now the medicine has had 
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its chief use in this country as a substitute 
narcotic in the unsuccessful withdrawal 
treatment of heroin addicts. 

The classic method of withdrawing ad- 
dicts is to substitute a smaller dose of 
another drug, such as methadone, for the 
one the addict is using, and, in daily 
diminishing doses, wean him away from 
dependence on narcotics. The process 
takes about two weeks of giving smaller 
and smaller amounts of the substitute un- 
til the addict is getting no drugs at all. 
During this period, he suffers some with- 
drawal symptoms—nausea, cramps, 
sweating, chills and yomiting—but the 
reaction is not nearly as violent as it 
would be were he suddenly deprived of 
all narcotics. 

Unfortunately, withdrawal treatment, 
or detoxification, is neither a cure nor 
even a successful treatment. Studies at a 
variety of treatment centers, including 
the Federal hospital at Lexington, Ky., 
indicate that more than 90 percent of ad- 
dicts subjected to withdrawal programs 
return within a few days or weeks to the 
use of narcotics. 

Addicts often voluntarily seek with- 
drawal treatment. It isn’t that they want 
to be cured permanently; they're just 
anxious to get their habit down to a level 
they can afford. For an addict to feel 
“high,” he must continually increase his 
shot of heroin. Finally, the amount he 
needs to get high is so expensive, he can't 
even steal enough to pay for it. It's not 
unusual for a junkie to work up to a $100- 
a-day habit. And at the prices fences pay, 
a junkie would have to steal more than 
$500 worth of merchandise a day to net 
about $100 in cash. But after a two-week 
withdrawal treatment, he can get high for 
perhaps $10 a day, at least for a while. 
Then the cycle of bigger and bigger doses 
resumes. 
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Methadone’s new role as a cinderella 
drug began quietly nearly two years ago 
at the Rockefeller Institute in New York 
City, where Doctors Vincent P. Dole and 
Marie Nyswander started their current 
research on narcotic addiction. Dr. Dole, 
a member of the Institute, is a dark- 
haired, 52-year-old, quiet-spoken physi- 
cian who has earned a distinguished 
reputation in metabolic research. Dr. 
Nyswander, slim, blonde and younger- 
looking than her 46 years, is a psychiatrist 
and analyst who, for more than 15 years, 
has sought an effective treatment of nar- 
cotic addiction. 

The two researchers were looking for a 
“maintenance medicine” that would en- 
able addicts to live normally without 
illicit drugs. Was there a medicine, they 
wondered, that would do for addicts 
what insulin does for diabetics? Back in 
1957, the Council on Mental Health of 
the American Medical Association had 
pondered the question and concluded 
that earlier evidence was insufficient to 
prove or disprove the maintenance the- 
ory. And although, since 1957, many 
medical and legal committees had urged 
that studies be undertaken, no one had 
made the search, 

Drs. Dole and Nyswander began their 
research modestly with two users of 
heroin who volunteered and were hospi- 
talized at the Rockefeller Institute, One 
was 31 years old, a mainliner since he was 
18; the other was 22, “hooked” for six 
years. Both had police and prison records, 

At the start, the doctors tried to satisfy 
the two addicts’ craving for a fix with 
shots of morphine. But because mor- 
phine’s effects do not last long, it became 
necessary to give the addicts bigger and 
bigger doses many times a day. Soon, the 
two volunteers, who were enjoying an ad- 

dict’s paradise, were getting larger shots 


of narcotic than they had ever dreamed 
about. But the addicts were no better off 
than when they were on the street. True, 
they didn’t have to steal to get high, but 
they were lethargic, apathetic and need- 
ed a fix every few hours. Obviously, mor- 
phine was not the ideal maintenance 
medicine the doctors were seeking. 

Then the question was: How to reduce 
the huge daily doses of morphine without 
making the men suffer severe withdrawal 
symptoms? Drs. Dole and Nyswander re- 
sorted to the usual methadone. But be- 
cause of the amount of morphine the 
men were getting, it was necessary to 
start them on doses of methadone more 
than twice as large as usual to prevent 
acute withdrawal symptoms. And to in- 
sure their comfort for the next few days, 
the addicts were given bigger and bigger 
daily methadone drinks instead of the 
smaller shots given in classical—and un- 
successful—withdrawal treatment. 

About 72 hours after the two addicts 
were taken off morphine and put on the 
massive substitute quantities of metha- 
done, a remarkable change occurred. 
“Their color improved, their appetites 
were hearty,” Dr. Nyswander recalls. 
“They were more alert. The two men 
even started talking about getting jobs 
and going back to school; and for addicts, 
that’s really something.” 

Sensing the promise of this accidental 
discovery, Dr. Nyswander recruited four 
more addicts who were on heroin and put 
them through the same treatment. Again, 
the miracle change occurred. The switch 
to massive, daily maintenance doses of 
methadone produced an alert, normally 
thinking and functioning individual. At 
the same time, she and Dr. Dole ran an 
elaborate series of blood and urine tests 
to determine what ill effects the substi- 
tute drug was having on the addicts. 
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There were none. Methadone in large 
amounts was harmless; its only side effect 
was constipation. 

The six addicts continued taking heavy, 
daily maintenance doses of methadone in 
cups of orange juice, and for nearly a 
year, the remarkable physical and emo- 
tional changes persisted. Then, Drs. Dole 
and Nyswander decided, it was time for 
the challenge. What would happen, the 
doctors wanted to know, if their addict- 
patients, who were now successfully 
weaned to methadone, were given a big 
shot of their favorite narcotic? Would 
they get high again? And would the taste 
of heroin rekindle the flame of addiction? 

The doctors injected large doses of the 
illicit narcotic into their patients’ veins. 
Quietly, the doctors awaited some 
changes in their patients’ attitudes or be- 
havior. Nothing happened. Heroin had 
no effect; the addicts did not get high on 
it, nor did they crave more. By a strange 
pharmacological trick, methadone had 
blocked the effects of heroin. With a daily 
dose of methadone, the addicts were free 
of the craving for heroin. 

Tests on only six subjects are far too 
few to convince scientists. To prove their 
findings were no fluke, the two doctors 
had to test more addicts, but there was 
no space at the Institute’s hospital. Dr. 
Dole went to see Dr. Ray Trussell, then 
New York City’s Commissioner of Hospi- 
tals, 

The city’s narcotics problem is huge 
and costly, As many as 60,000 addicts 
roam the streets of New York, committing 
Crimes that cost a quarter of a billion dol- 
lars a year. Although the city operates 
Several withdrawal treatment centers in a 
number of hospitals, it has been unable to 
diminish, let alone solve, its narcotics 
Problem. 

After listening to Dr. Dole’s account, 
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Dr. Trussell studied the researchers’ 
meticulous case histories. He was im- 
pressed. 

Realizing that the methadone-main- 
tenance program might be the answer to 
New York’s narcotics crisis, the Commis- 
sioner immediately went to see Mayor 
Robert F. Wagner at City Hall. The 
Mayor was about to leave for a speaking 
engagement, so Dr. Trussell rode along 
in the Wagner limousine long enough to 
explain what Drs. Dole and Nyswander 
had stumbled upon. “It will cost $80,000,” 
the Commissioner told the Mayor, “to ex- 
pand this program enough to determine 
whether it’s worth doing on a big scale. I 
can find that much in my hospital budget, 
if you will okay it.” The Mayor agreed, 
and in March, 1965, the city opened an 
expanded methadone program at the 
Manhattan General Division of Beth 
Israel Medical Center. Drs, Dole and 
Nyswander took charge. 

When the new unit opened, there was 
no need to search for more patients. 
Word had already spread among New 
York’s junkies that something good was 
going on at the hospital. Each day, ad- 
dicts showed up asking to get on the pro- 
gram. Soon there were 20 patients; now, 
there are 52, as many as the limited space 
can handle. 

Upon acceptance, the addicts are hos- 
pitalized in the 15-bed ward unit for six 
weeks. They get exhaustive blood, urine 
and other tests to determine metabolic 
function. They also go through psycho- 
logical examinations, including intelli- 
gence-grading, aptitude and vocational 
tests. And in the early weeks of hospitali- 
zation, doctors in the unit find out how 
much methadone each patient needs 
daily to block his addiction and get him 
to think and act normally. After the first 
two weeks, hospital rules may be relaxed, 
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with addict-patients allowed to leave 
during the day and return at night to 
sleep. Some visit families they haven't 
seen for months; others take jobs or go to 
school. 

After hospitalization, the ex-addict is 
discharged to the out-patient clinic, 
which he visits once a day to drink his 
daily cup of orange drink spiked with 
methadone, and to leave a urine sample. 
The urine is tested regularly to determine 
the effects of methadone. (Another pur- 
pose of the testing: to check for traces of 
heroin residue, evidence that the man is 
secretly taking illicit drugs. ) He sees one 
of the unit's doctors once a week for a 
chat and a checkup. If he needs help in 
getting a job or going back to school, he 
can talk to the unit's social worker. 

Psychotherapy is not a regular part of 
the methadone-maintenance program, al- 
though Dr. Nyswander is a psychiatrist 
and has used the therapy extensively in 
previous attempts to treat addicts. She 
points out that, with methadone, the 
need for supportive psychotherapy ap- 
pears to be minimal. Only two of the 52 
thus far treated have shown a need or de- 
sire for such help. “Maybe,” she reflects, 
“the psychological factors in narcotic ad- 
diction have been overemphasized.” 

More than half of the 52 addict-pa- 
tients now under treatment—some for 
only a month, others for nearly two years 
—are either working or going to school. 
There have been no failures in the group, 


and no dropouts. Two addicts were quick- 
ly removed from the program as soon as 
the doctors discovered they were addict- 
ed to barbiturates and alcohol as well as 
narcotics. There have been two arrests 
among the group, but both were for of 
fenses committed before the addicts 
joined the program. 

The two original addict-patients from 
the Rockefeller Institute days are still on 
the program. The older man is working 
as a gardener and going to landscaping 
school at night. The younger, who is a 
high-school dropout, went to night school, 
passed his high-school equivalency test 
with straight A’s and has entered college 
on an academic scholarship. He wants to 
be an engineer. Both men are making it 
on daily doses of methadone. 

New York City authorities are enthusi 
astic over methadone’s performance. To 
give the maintenance program 
chance to prove itself fully, they are allo- 
cating $1,380,000 to treat 250 addicts at 
four hospitals. Next year, a team of 
perts selected by Columbia Universi 
School of Public Health and Adminis 
tive Medicine will evaluate the res 
and render a verdict. Until then, doct 
and scientists, who are bound by sci 
tific principles, must withhold official 
judgment. 

But not so the 52 addict-patients. Th 
are convinced. With methadone, they a 
men again. 


British Narcotics Policies 


BRITISH NARCOTICS POLICIES 


Edwin M. Schur 


INTRODUCTION 


There has been developing in recent 
years an increased interest in possible 
modifications of the current American 
narcotics policies. In this regard the Brit- 
ish practice relating to drug addiction has 
been mentioned as a model which might 
be worthy of imitation. Although at least 
two authoritative descriptions of the Brit- 
ish approach to this social problem re- 
cently have been published in the United 
States (one written by a British medical 
practitioner, the other by an American 
sociologist), a considerably distorted 
picture of the British policies seems to 
continue to enjoy fairly wide circulation. 
The object of this paper is to throw some 
additional light on a few points of con- 
tention regarding such policies. The con- 


* Bishop, A Commentary on the Management 
and Treatment of Drug Addicts in the United 
Kingdom, in Nyswander, The Drug Addict as 
a Patient, 148 (1956); Lindesmith, The British 
System of Narcotics Control, 22 Law & Con- 
temp. Prob. 138 (1957). 


* As well as examining various official docu- 
ments, the writer gained useful information 
through the following: personal interviews wi 
officials of the Dangerous Drugs Branch of the 
Home Office, and with physicians, psychia- 
trists and pharmacists having experience in 
cases of addiction; questionnaire responses of 
thirteen British medical specialists having ex- 
perience in over four hundred cases of addic- 
tion encountered in a variety of settings; in- 
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clusions reached here are based on two 
years’ research in England studying Brit- 
ish addiction policies in operation.” 
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Dangerous Drugs Act,’ stringent control 
is placed on the possession and supply of 
such drugs as opium, heroin, morphine, 
pethidine (Demerol), methadone (Ami- 
done), and cocaine.‘ Persons authorized 
to handle such dangerous drugs are re- 
quired to keep careful records of all drugs 
received and supplied, and these records 
are routinely examined by the Home 
Office and by special Ministry of Health 
inspectors. Dangerous drugs must be kept 
in locked receptacles and prescriptions 
for such drugs are subject to special rules. 
Although the Government urges doctors 
to exercise great caution in the supplying 
of narcotics to patients, physicians may in 
fact (if certain broad conditions are met) 
legally supply narcotics to addicts.’ Doc- 
tors who improperly divert narcotic sup- 


*14 & 15 Geo. 6, c, 48 (1951). This statute 
repealed several previous Dangerous Drugs 
Acts, consolidating the provisions of all such 
prior laws. 

*Cannabis, or marihuana, is also subject to 
control under this law, but as in the United 
States it is not commonly used in medical prac- 
tice. The key differences between British and 
American narcotics policies relate to the pre- 
scription of the distinctly addictive opiates and 
opiate-type drugs and (occasionally) cocaine. 

*The guiding principle in this regard con- 
tinues to be that laid down by a Departmental 
Committee in 1926: “. . . morphine or heroin 
may properly be administered to addicts in the 
following circumstances, namely, (a) where 
patients are under treatment by the gradual 
withdrawal method with a view to cure, (b) 
where it has been demonstrated, after a pro- 
longed attempt at cure, that the use of the 
drug cannot be safely discontinued entirely, 
on account of the severity of the withdrawal 
symptoms produced, (c) where it has been 
similarly demonstrated that the patient, while 
capable of leading a useful and relatively nor- 
man life when a certain minimum dose is 
regularly administered, becomes incapable of 
this when the drug is entirely discontinued.” 
Ministry of Health, Departmental Committee 
on Morphine and Heroin Addiction, Report, 
19 (1926). This statement is reprinted in the 
circular distributed by the Home Office, The 
Duties of Doctors and Dentists under the Dan- 
gerous Drugs Act and Regulations, 14 (D.D. 
101, 6th ed., 1956). 


plies to their own use, or who otherwise 
violate provisions of the drug laws, are 
subject to fine or imprisonment; further- 
more, the Home Secretary may, on con- 
viction for an offense against the Act, 
withdraw a doctor’s authority to possess, 
prescribe or distribute dangerous drugs. 
There is no formal state registration of 
addicts, but doctors are requested to in- 
form the Home Office of any addicts who 
come under their care. There is no pro- 
vision for compulsory treatment of drug 
addicts in the United Kingdom, and 
“There are no State institutions specialis- 
ing in the problems of drug addiction, 
but treatment can be obtained at a num- 
ber of public hospitals; a small number 
of private nursing homes most of them 
primarily concerned with alcoholics, also 
accept drug addicts.” Finally, and cru- 
cially, it should be noted that, “to be a 
drug addict has never been and is not 
now illegal in this country. The addict is 
committing an offence only if drugs 
found in his possession have been unlaw- 
fully obtained.”* 

To combat American expressions of 
interest in this non-punitive medically- 
oriented approach, defenders of current 
drug policies in the United States pro- 
mote two views of the British policy. 
Either it is argued that the British ap- 
proach essentially is no different from 
that in this country, or, alternatively, it 
is maintained that the British approach is 
too different, too radical, that it has had 
bad results in Britain and should not even 
be considered as a possibility here. It may 
be useful to consider these views in the 
light of actual British practices regarding 
the control and treatment of addiction. 


* Home Office, Report to the United Nations 
on the Working of the International Treaties 
on Narcotic Drugs for 1957, 4. 


* Bishop, op. cit. supra note 1, at 150. 


THE BRITISH APPROACH IS DIFFERENT 


An anonymous mimeographed state- 
ment about the “British Narcotics Sys- 
tem”® contains the claim that, “The Brit- 
ish system is the same as the United 
States system.”® Similarly, the 1956 
Senate investigation of narcotics traffic 
elicited testimony that, “. . . the English 
system is, for all practical purposes, the 
same as our own in this continent, in the 
United States and Canada.”** In the same 
hearings, Mr. J. H. Walker, the United 
Kingdom delegate to the U.N. Narcotic 
Commission, was quick to stress that, 
“ . , dangerous drugs are subjected in 
the United Kingdom to a wide degree of 
control and the exacting standard de- 


$ Distributed by, and presumably prepared 
by, the Federal Bureau of Narcotics. This pam- 
phlet was circulated at the 1954 meeting of the 
American Prison Association. For further dis- 
cussion of this statement see Lindesmith, op. 
cit. supra note 1, at 151-52. 

"In support of this claim reference is made 
to the Home Office’s statement that, “The con- 
tinued supply of drugs . . . solely for the grati- 
fication of addiction is not regarded as a medical 
need.” See Home Office, The Duties of Doctors 
and Dentists, op. cit. supra note 5, at 2. It is 
quite true that the British authorities serve up 
this warning to medical practitioners, but it is 
highly misleading to quote this statement by 
itself as an indication of the general tenor of 
British policy. This statement must be read 
in the light of the principle quoted in note LA 
supra. As will become clear later in this article, 
the British basis for determining what con- 
stitutes “medical need” for the administration 
of narcotics differs strikingly from the basis 
for such determination in the United States. 

Statement of Dr, G. H. Stevenson, director 
of drug addiction research in the University of 
British Columbia. Hearings Before the Subcom- 
mittee on Improvements in the Federal Crimi- 
nal Code of the Senate Committee on the 
Judiciary, 84th Cong., Ist Sess., pt. 5 (here- 
after referred to as “Daniel Hearings”). A more 
complete statement of Stevenson’s views may 
be found in a reprint circulated by the Narcotics 
Bureau, Stevenson, Arguments For and Against 
the Legal Sale of Narcotics, reprinted from 
31, No. 4 Bull. of the Vancouver Med. Ass'n. 
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manded by the international agreements 
to which . . . the United Kingdom is a 
party. The indiscriminate administration 
of narcotics to addicts would be incom- 
patible with those obligations and is not 
now, and never has been, a feature of 
United Kingdom policy.” Testimony 
before the Canadian Senate, reprinted in 
a recent report on the British system dis- 
tributed by the U.S. Federal Bureau of 
Narcotics, includes the statement: “the 
authorities advise that they are quick to 
take appropriate action whenever a case 
comes to their attention that a doctor is 
supplying drugs to an addict.”** 
Assertions that British and American 
drug policies are the same are totally mis- 
leading. It is true that in Britain drugs are 
subject to “a wide degree of control,” that 
there is no “indiscriminate” prescribing 
for addicts, and that the authorities take 
“appropriate action” where necessary. 
But what these statements mean in prac- 
tice is determined by the general tenor 
of British narcotics policy, and this over- 
all outlook is sharply divergent from that 
which determines American policy. The 
major point on which the two approaches 
differ is the degree of freedom accorded 
the medical profession as regards the 
treatment of addiction. Within broad 
limits, the British doctor has almost com- 
plete professional autonomy in reaching 
decisions about the treatment of addicts. 
When a responsible medical practitioner 
determines that an addict needs drugs, 
it is very unlikely that this prescribing 
will be considered to be “for the mere 
gratification of addiction.” This follows 
from the fact that in Britain addiction is 


“ Daniel Hearings, op. cit. supra note 10, at 
1770. 

2 Excerpt from statement of Hon. Paul Mar- 
tin, in “Advisory Committee to the Federal 
Bureau of Narcotics, The British System,” July 
3, 1958, mimeo, p. 9. 
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officially recognized as a medical prob- 
lem. As the Home Office recently stated 
in a report on addiction, “In the United 
Kingdom the treatment of a patient is 
considered to be a matter for the doctor 
concerned. The nature of the treatment 
given varies with the circumstances of 
each case.” This writer recently asked a 
Dangerous Drugs Branch official how 
often legal proceedings are instituted 
against doctors for improper prescribing 
of drugs to addict-patients. The official 
could recall only two or three cases where 
there were prosecutions for what was felt 
to be overprescribing. But he stated that 
these prosecutions were unsuccessful be- 
cause the courts are unwilling to convict 
the doctor in such instances; if the doctor 
states that the patient needed the amount 
prescribed, the court ordinarily will up- 
hold his professional judgment. Appar- 
ently most of the checking-up on doctors 
who are found to be prescribing narcoti¢s 
regularly is undertaken with a view to un- 
covering doctor-addicts who are prescrib- 
ing for fictitious patients.** 


= Home Office, Report to the United Nations, 
op. cit. supra note 6, at 5. 

“Even when such instances are discovered 
the doctor is treated leniently, Usually he is 
prosecuted, but the typical sentence is a fine 
(and ordinarily he will lose his authority to 
possess, prescribe or supply Dangerous Drugs; 
he may, however, continue to practice medi- 
cine). The Dangerous Drugs official could think 
of no case in which a doctor-addict had been 
sent to prison. The doctor's broad responsi- 
bility in the treatment of addicts is not enjoyed 
by his American colleague. While there is no 
provision in the basic federal narcotics law 
(the Harrison Act) which specifically prohibits 
doctors from treating addicts, the U.S. Nar- 
cotics Bureau persistently has interpreted the 
Act to have that meaning. Treasury Department 
regulations require that prescriptions for nar- 
cotics be for “legitimate medical purposes” only, 
and state further that, “An order purporting 
to be a prescription issued to an addict or 
habitual user of narcotics, not in the course of 
professional treatment but for the purpose of 
providing the user with narcotics sufficient to 


A related point of importance is that in 
Britain the medical profession and law 
enforcement officials are in general agree- 
ment concerning the proper approach to 
the addiction problem: addicts are pa- 
tients, not criminals. An early and influen- 
tial expression of this view—which is held 
in common by almost all those who are 
professionally concerned with addiction 
—was provided in 1926 by the Depart- 
mental Committee on Morphine and 
Heroin Addiction. The committee assert- 
ed that, “With few exceptions addiction 
to morphine and heroin should be regard- 


keep him comfortable by maintaining his cus- 
tomary use, is not a prescription within the 
meaning and intent of the act; and the person 
filling such an order, as well as the person 
issuing it, may be charged with violation of the 
law.” U.S. Treas. Reg. No. 5, Art. 167, as re- 
printed in Bureau of Narcotics, Prescribing and 
Dispensing of Narcotics Under Harrison Nar- 
cotic Law (1956). The same pamphlet also 
contains the warning that, “This Bureau has 
never sanctioned or approved the so-called 
reductive ambulatory treatment of addiction for 
the reason that where the addict controls the 
dosage he will not be benefited or cured.” Id. 
at 8. At least one legal critic contests this in- 
terpretation—stating that the Bureau has sub- 
stituted its own views for the real intent of the 
Act (which had nothing to do with addicts), 
and that it has acknowledged only those court 
decisions favoring its position while ignoring 
other, less favorable judicial holdings. See King, 
Narcotic Drug Laws and Enforcement Policies, 
22 Law and Contemp. Prob. 113 (1957); and 
The Narcotics Bureau and the Harrison Act: 
Jailing the Healers and the Sick, 62 Yale L. 
J. 735 (1953). Additional stringent federal 
legislation (including the Narcotic Control Act 
of 1956) and a vast array of anti-narcotics 
measures in the various states (some of which 
have now made addiction, per se, a crime) 

er support the Bureau’s approach to the 
addiction problem. Ibid. The practical conse- 
quences of these measures and interpretations 
are that: American physicians have been pre- 
vented from prescribing drugs for addicts, even 
in (ambulatory) withdrawal treatment. In 
Britain the doctor has the freedom to under- 
take withdrawal treatment, and also in many 
cases may legally prescribe drugs for addicts 
not currently undergoing such treatment. 


ed as a manifestation of a morbid state, 
and not as a mere form of vicious indul- 
gence.”** My own research and observa- 
tions in Britain lead me to believe that 
Bishop is quite right in maintaining that, 
“There is a very real spirit of cooperation 
between the medical profession and Gov- 
ernment and Police authorities which has 
helped a great deal to keep this country 
free from organised drug trafficking.”"’ 
Although United States narcotics policies 
have at times coincided with the views of 
the American medical profession, recent 
developments, which are described be- 
low, suggest that medical approval of 
such policies is definitely waning. At any 
rate it is well known that (in contradis- 
tinction to the British situation) the key- 
note of American policy has been puni- 
tiveness. Despite official efforts to “cure” 
addicts, the addict has been treated pri- 
marily as a criminal, not as a patient. In 
some instances the punitive nature of 
American policy imperils even modest 
efforts at medical evaluation of addicts." 


* Departmental Committee on Morphine and 
Heroin Addiction, op. cit. supra note 5, at 31. 

* Bishop, op. cit. supra note 1, at 153. 

*“(T]t is our feeling that use of our clinic 
by the Narcotics Court was not motivated by 
any clear understanding of the problem; fre- 
quently punitiveness, exhibitionism, and at 
times confusion in regard to guilt of the patient 
were the motivating causes for referral. Some- 
thing of this is understandable from the fact 
that apparently the whole narcotics drive had 
many aspects of immaturity itself—it was an 
impulsive gesture designed to rid the city at 
once of a problem which is deep-rooted in the 
very nature of our western culture. 

The function of a court clinic in a ‘drive’ 
such as this is a difficult one. Normally the 

ction of a court clinic is fairly well-defined 
~but under the extreme pressures brought to 
bear upon us by the Court, the Police Depart- 
ment, the newspapers and interested lay groups 
during such a drive, it is a struggle to preserve 
Professional integrity, and not to become in- 
volved in legalistic and political maneuvering.” 
McFarland & Hall, A Survey of One Hundred 
Suspected Drug Addicts, 44 J. Crim. L., C. & 
PS. 317 (1953). 
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BRITISH POLICY SUCCEEDS 


The recent assessment of British policy 
distributed by the Federal Bureau of Nar- 
cotics includes a reference to, “The un- 
fortunate narcotic situation in the 
United Kingdom.”"* The present writer is 
unable to see any factual basis for such 
an assertion. At no time since the passage 
of the original Dangerous Drugs Act in 
1920 has the amount of recorded addic- 
tion risen to an alarming level. Current 
estimates place the number of addicts be- 
tween 300 and 500. It is particularly sig- 
nificant that the estimated prevalence of 
addiction actually has decreased over the 
years; in 1935 the Government estimated 
a total of 700 addicts whereas in 1957 the 
estimated number was 359. Undoubted- 
ly these official figures on known addicts 
somewhat understate the actual number 
of addicts, but there is no evidence of any 
large number of addicts besides those re- 
ceiving their drugs through legal chan- 
nels. As Lindesmith has pointed out,*? 
one reason for believing that there are 
few concealed addicts is the fact that few 
addicts are sent to prison; assuming com- 
petent police work, addicts relying solely 
on black market drug sources would in- 
variably incur prosecution and imprison- 
ment, It is easy to understand why there 


3 “Advisory Committtee to the Federal 
Bureau of Narcotics,” op. cit. supra note 12, at 
14. 

1 The former estimate is reported in Adams, 
Drug Addiction 37 (1937); for the latter see 
Home Office, Report to the United Nations, op. 
cit. supra note 6, at 5. Recent reports in- 
dicate that known addicts now number about 
700. This may represent partly an actual in- 
crease and partly an improvement in official 
reporting methods over those employed at the 
time this article was originally published. There 
is no significant increase reported in either 
illicit traffic in opiates or in addict-crime. 

» Lindesmith, The British System of Narcotics 
Control, op. cit. supra note 1, at 141-42. 
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are few illegally-supplied addicts. Previ- 
ous accounts of the British drug policies 
have stressed the fact that legal provision 
of drugs at a nominal cost under the Na- 
tional Health Service has taken away the 
economic incentive which supports illicit 
narcotics traffic. Why should the addict 
pay for drugs, at the same time risking 
liability for narcotics violations, when 
usually he can obtain them legally from a 
doctor? All the available evidence sup- 
ports the claim that there is hardly any 
illicit traffic in opiates. A Home Office 
official told the writer that he could not 
even recall a case involving heroin traf- 
ficking in recent years. According to sev- 
eral British addicts, the small illicit traffic 
which does exist supplies mostly “joy 
poppers” and other experimenters who 
could not obtain drugs through medical 
channels, as well as some recently-addict- 
ed persons who are afraid of contact with 
“the law.” And probably this small black 
market is limited geographically as well 
as numerically. One London addict in- 
formed me that, “. Street is about the 
only place. You can’t get it anywhere else. 
Leave ——— Street, you leave it all be- 
hind.” 

Some critics of the British approach to 
addiction have alleged that, “There is a 
very considerable black market for hash- 
ish (marihuana) in the United King- 
dom. . . .”*' Quite apart from the fact 
that the rate of marihuana use may not 
be directly relevant to a discussion of 
policies toward opiate addiction, there is 
no real evidence to back up this charge. 
There may be a minor trend toward in- 
creased use of marihuana in certain cir- 


* “British Narcotics System,” op. cit. supra 
note 8, and adjoining text. 

* Bishop, for example, refers to a group of 
drug users who “are often coloured dance band 
players but may also be white English men 


cles.** But the overall prevalence of such 
drug use is not high. In 1955 only 115 
persons were prosecuted for offenses in- 
volving marihuana; in 1957 the number 
was 51. Some findings from the present 
writer's survey of a sample of 21-year- 
olds in a Greater London borough may 
also be relevant to this question. When 
presented with the statement, “A ‘reefer’ 
looks like (check one) —— A Pipe —— A 
Cigarette —— A Hypodermic Injection 
— Don't Know ——’”, only 76% were able 
to state the correct answer. Twenty-one 
per cent checked “Don’t Know.” Of 147 
respondents, only seven (5%) reported 
having seen someone using a reefer and 
only one had tried to obtain a reefer for 
himself. While colored persons were 
probably underrepresented in my sample, 
these results still suggest that knowledge 
of and contact with marihuana has not in 
fact spread widely throughout the popu- 
lation. 

Just as lack of economic incentive in- 
hibits the development of a large-scale 
illicit traffic in drugs, low-cost provision 
of drugs means that the addict need not 
turn to criminal activities in order to 
finance his habit. Already noted has been 
the significant fact that very few addicts 
are imprisoned for any sort of offense. 
According to a Home Office official, those 
addicts who do go to prison usually have 
committed “minor violations of the nar- 
cotics laws in order to get a bit more drug 
than the doctor was providing.” In 1957 
the few addicts convicted of drug of- 
fenses either had obtained drugs from 
chemists by forged prescription or had 


and women. These are the addlescents who 
frequent the cheap dance halls. hey smoke a 
‘reefer’ in an attempt to show (ff in a dare- 
devil spirit or because they have been told it 
will make them more ‘sexy. ” i 
supra note 1, at 158. 


gotten supplies from more than one doc- 
tor. Addicts then do not often become 
criminals, and by the same token under- 
world and criminally-prone elements are 
not particularly likely to come into con- 
tact with addiction. It is especially note- 
worthy that juvenile delinquency and 
addiction have not become intermeshed, 
as they have to a considerable extent in 
the United States. Dr. T. C. N. Gibbens, 
a leading British forensic psychiatrist, 
has studied 200 boys aged 17-21 sent to 
Borstal institutions from the London area 
(one hundred in 1953—every other lad 
sent to Borstal in the Metropolitan Police 
Area for about nine months—and a simi- 
lar number in 1955). He has also seen 
about 700 wayward girls aged 14-17 ina 
London remand home between 1951 and 
1958. Among the boys, “there were no 
cases with any experience of addiction.” 
As to the wayward girls, “about 1% 
claimed to have had a reefer offered to 
them, usually by U.S. service boy-friends, 
or sometimes in clubs, and there were no 
cases approaching addiction. . . .”* All 
the available evidence supports the Gov- 
ernment reports that most of the British 
addicts are over 30 years of age. The ex- 
perience of medical practitioners who 
have treated addicts attests further to the 


= Home Office, Report to the United Nations, 
Op. cit. supra note 6, at 8. 

“Dr, Gibbens writes further: “One psycho- 
pathic girl recently, a lesbian and prostitute and 
approved school absconder, claimed to have 
taken reefers a fair bit and to need them, and 
another similar girl seen in 1952 was followed 
up in prison recently and she had had a spell 
of ‘drug-taking’ but had passed on to other 
Matters with no trouble. That’s really the lot, 
at least of any gravity. These 700 represent 
nearly all the seriously wayward girls in Lon- 

lon of 14-17 who came before the juvenile 
Courts in need of care or protection.” Personal 
letter to the writer. I am grateful to Dr. Gib- 

ens for permission to reproduce these unpub- 


lished data. 
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general separation of addiction and crim- 
inality in Britain. In response to the ques- 
tion, “How many of the addicts you've 
seen do you think likely to have close 
friends in the criminal underworld?”, 
none of the thirteen specialists ques- 
tioned by the writer thought that either 
“practically all” or even “many” of the 
addicts had such underworld connec- 
tions. Seven specialists answered “a few,” 
and four answered “none.” Two said 
“about half.” Similarly most of these spe- 
cialists indicated that only “a few” or 
“none” of the addicts they had observed 
seemed to identify themselves with a 
criminal role and way of life. It would 
seem that the policy of refusing to label 
the addict a “criminal” has in fact had the 
effect of helping to insulate addicts from 
criminal contacts and activities. The fact 
that there is little addict-crime in Britain 
lends strong support to the mass of Amer- 
ican evidence showing that addicts in the 
United States commit crimes mainly to 
obtain funds to support their habit. One 
certainly finds in Britain nothing to up- 
hold the argument that most addicts are 
basically criminals anyway, that crimi- 
nality precedes addiction rather than 
stemming from the peculiar situation of 
the American addict.** The lack of crimi- 


% This latter argument is stated with regular- 
ity by American narcotics officials. E.g., “In 
addition to suppressing the traffic in narcotics, 
police activity against drug addicts is a very es- 
sential part of general police operations. The 
great majority of addicts are parasitic. This 
parasitic drug addict is a tremendous burden 
on the community. He represents a continuing 
problem to the police through his depredations 
against society. He is a thief, a burglar, a rob- 
ber; if a woman, a prostitute or a shoplifter. 
The person is generally a criminal or on the 
road to criminality before he becomes addicted. 
Once addicted he has the greatest reason in the 
world for continuing his life of crime.” An- 
slinger & Tompkins, op. cit. supra note 2, at 
170. 
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nality among British addicts also seems 
to contradict the argument that legal dis- 
pensing of drugs will not really curb 
criminality because addicts will never be 
content with the legally-provided drugs. 
The British approach furthermore has 
limited the emergence of a distinct addict 
subculture. Albert Cohen has written 
that, “The crucial condition for the emer- 
gence of new subcultural forms is the 
existence in effective interaction of a 
number of actors with similar problems 
of adjustment.” Unlike what happens in 
America, addicts in Great Britain are not 
completely cast out of respectable so- 
ciety, and there is no special likelihood 
that ordinarily they will find themselves 
“in effective interaction” with one an- 
other. And while they may have certain 
“similar problems of adjustments”—in the 
sexual and occupational realms for ex- 
ample—the problems they encounter 


more often call for individual rather than ` 


group solutions. They are not subjected 
(as are the American addicts) to a con- 
stant struggle for economic survival, for 
drug supplies, and for anonymity in the 
face of relentless police action and a hos- 
tile public. British addicts are not, ipso 
facto, members of an addict subculture. 


POSSIBILITIES FOR REFORM IN AMERICA 


Several important proposals for reform- 
ing American addiction laws have em- 
bodied the spirit if not the letter of the 
British approach. One of the first of these 
proposals appeared in the report of a 
committee of the New York Academy of 
Medicine in 1955.* The committee stated 


* Cohen, Delinquent Boys: The Culture of 
the Gang 59 (1955). 

“New York Academy of Medicine, Sub- 
committee on Drug Addiction, Report, 31 Bull. 
N.Y. Acad. of Medicine 592 (1955); see also 
Nyswander, op. cit. supra note 1, at 162-70. 


that, “There should be a change in atti- 
tude toward the addict. He is a sick per- 
son, not a criminal, That he may commit 
criminal acts to maintain his drug supply 
is recognized; but it is unjust to consider 
him criminal simply because he uses nar- 
cotic drugs. . . . The Academy believes 
that the most effective way to eliminate 
drug addiction is to take the profit out of 
the illicit drug traffic. . . .” To this end 
the Academy proposed a program for the 
legal dispensing to addicts of low-cost 
drugs, at federally controlled dispensary- 
clinics throughout the country. Such clin- 
ics, it was felt, also would provide a 
setting within which intensive efforts to 
treat addicts could be made and would 
afford opportunities for the collection of 
much useful information about addiction. 
As the late Dr. Hubert Howe, author of 
the plan, testified: “We are not saying to 
give the addicts more drugs. We are sim- 
ply advising a different method of distri- 
bution. The Government says he cannot 
Set it legally; therefore, he has got to steal 
and rob, and so on, in order to getit.... 
But every addict gets his drug right now 
- why not let him have his minimum 
requirements under licensed medical 
supervision, rather than force him to get 
it by criminal activities, through criminal 
channels?”** Thus the force of some col- 
lective professional opinion gave added 
weight to the earlier calls by influential 
individuals (including Judge Jonah J. 
Goldstein and Magistrate John M. Mur- 
tagh in New York) for some change in 
our narcotics laws, 
In 1958 a joint committee of the Ameri- 
can Medical Association and the Ameri- 


= Hubert S. Howe, M.D., in Daniel Hearings, 
op. cit. supra note 10, at 1332. For another 
statement of Dr. Howe’s views see his article, 
An Alternative Solution to the Narcotics Prob- 
lem, 22 Law and Contemp. Prob. 132-37 
(1957). 


can Bar Association released a report ex- 
pressing grave dissatisfaction with cur- 
rent American addiction policies.*® The 
core of this committee’s proposals was 
that a small “experimental” clinic pro- 
gram should be set up. Presumably this 
procedure would offer an opportunity of 
testing (without the risk of any wide- 
spread adverse consequences) how well 
a carefully run system of dispensing low- 
cost narcotics might work. It would also 
enable researchers to discover, under ex- 
perimental conditions, the administrative 
problems which would have to be con- 
sidered in the development of any larger 
program. This proposal followed the im- 
portant 1957 report on addiction of the 
American Medical Association’s Council 
on Mental Health.*® The Council's report 
contains an extensive review of the whole 
problem of drug addiction, and includes 
a brief consideration of the British prac- 
tice. The Council was not prepared to ap- 
prove proposals for the establishment of 
clinics “at this time.” It was not sure that 
such a program would curb all illicit 
traffic, and it noted the considerable ex- 
pense and administrative problems in- 
volved. However the Council did recom- 
mend greatly modified penalties for 
narcotics law violations; civil rather than 
criminal commitment of addicts for treat- 
ment where possible; extension of oppor- 
tunities for voluntary admission to treat- 
ment facilities; more treatment facilities; 
and more research. It also asserted both 
that “There is nothing in the federal nar- 
cotic law which prohibits a physician 
from treating an addict,” and that the 
American Medical Association itself was 
largely responsible (see below) for the 


* Reported in N.Y. Herald Tribune, June 25, 
1958. 
” A.M.A., Council on Mental Health, Report 


on Drug Addiction, 165 A. M. A. J. (Nov. 30, 
1957; Dec. 7, 1957; Dec. 14, 1957). 
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current state of addiction policies. Al- 
though recognizing the many difficulties 
involved in implementing the British ap- 
proach in the United States, the Council 
clearly was interested in that possibility. 
It recommended that the Association re- 
vise its earlier policy statements on addic- 
tion, and considered including in such a 
revised statement “a plan endorsing regu- 
lations somewhat similar to those current- 
ly in force in England.”** 

Despite these signs of increasing pro- 
fessional acceptance of the British out- 
look on addiction, there remain a num- 
ber of serious obstacles to reforming the 
American laws. In the first place there 
may be some feeling that the British 
policy does not place enough emphasis on 
the treatment and cure of addiction.” It 
is true that there is no provision in Britain 
for compulsory treatment of addicts, and 
there are no special institutions compar- 
able to the Lexington and Fort Worth 
hospitals in this country. But this may 
well represent a realistic recognition of 
the considerable limitations of with- 
drawal treatment, and may constitute a 
humane alternative to a policy aimed at 
compulsory confinement. As the Ministry 
of Health committee noted in 1926, in 


“ Jd. at 1973 (Dec. 14, 1957). The assertion 
that “nothing in the federal narcotics law” pro- 
hibits a physician from treating an addict refers 
to the fact that such prohibition (which actual- 
ly is in effect today) stems primarily from cur- 
rent interpretation of legal provisions and not 
from the provisions themselves. See discussion 
supra note 14. 

® Thus physicians testifying before the Daniel 
Committee expressed the view that the Howe 
plan and similar proposals amounted to an ad- 
mission of defeat in the battle against addiction. 
Similarly, note the following statements: ge 
think it is fair to say that it [the Howe plan] 
sort of represents throwing in the sponge.” 
(then N.Y. Attorney General Javits) “It would 
seem to me that was a defeatist attitude. You 
just throw up your hands and give up on the 
problem.” (Sen. J. M. Butler) Daniel Hearings, 
op. cit. supra note 10, at 1446, 1449. 
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addiction cases, “Relapse, sooner or later, 
appears to be the rule, and permanent 
cure the exception. . . .”*° There is no 
way of estimating the degree of success 
achieved in British attempts at curing 
addicts; almost always there is difficulty 
in maintaining a satisfactory follow-up on 
the patient. Probably most British special- 
ists would content themselves with very 
cautious appraisals, like the one provided 
the present writer by the nursing sister in 
charge of a home for alcoholics and ad- 
dicts: “We are in touch with a number of 
ex-patients in whom there has been no 
relapse over a period of years.” There is 
no reason to assume that American offi- 
cials, who place such great stress on cure, 
can legitimately claim much more than 
this.* At any rate, there is no way of 


= Departmental Committee on Morphine and 
Heroin Addiction, op. cit. supra note 10, at 17. 

“Medical officers at Lexington stated some 
years ago, with regard to addicts treated at that 
hospital, “Follow up reports indicate that over 
16 per cent of these patients have remained 
abstinent over a seven year period, and prob- 
ably at least an additional 20 per cent have re- 
mained abstinent for extended periods of time.” 
Vogel, Isbell & Chapman, Present Status of Nar- 
cotic Addiction, 138 A.M.AJ. 1025 (1948). 
Probably these estimates are optimistic. The 
high rate of relapse may indeed call into ques- 
tion the entire treatment program in the federal 
hospitals. Dr. Herbert Berger testified before 
the Daniel Committee: “It is quite probable 
that the individual who stays for a full course 
of treatment might well cost the United States 
Government $2000 to $4000. I am sure these 
are minimal figures. . . . No one knows the exact 
rate of relapse. It has been estimated, and I 
emphasize these are estimates, as being any- 
where from 70 to 95 percent. If the rate ap- 
proaches 90 percent, and most addicts seem to 
think it exceeds that figure, then that $4000 
that we spend for the treatment of one pa- 
tient becomes $40,000 for cure. Now this is an 
astronomical figure. 

“We in medicine do not accept with equa- 
nimity any treatment that fails to achieve cure 
in even 5 per cent of the cases of any specific 
disease. Yet the United States Government is 
committed to a plan of action which fails more 
than 90 percent of the time.” Herbert Berger, 


ensuring that an addict who has under- 
gone withdrawal treatment will remain 
abstinent. As the Lexington doctors them- 
selves have stressed, the withdrawal proc- 
ess is “the least important step in the 
treatment of narcotic addiction. . . .”% 
There are several reasons for thinking 
that the British approach holds out a fair 
hope of effecting meaningful cures. The 
British policy recognizes that you cannot 
really force an addict to be cured against 
his will; treating the addict as a human 
being, as a troubled person who merits 
some consideration, may increase the 
chances of obtaining his cooperation in 
treatment efforts. (As one British addict 
assured the writer, compulsory confine- 
ment simply won't work: “They can lock 
you up. All nonsense. Shouting, beating 
you up, wont get anyone anywhere.”) 
Similarly, the general social situation of 
the addict in Britain may work to de- 
crease the dangers of relapse, where the 
addict seriously wishes a permanent 
cure.** 


M.D., in Daniel Hearings, op. cit. supra note 
10, at 1372. 

For a recent assessment of the Lexington and 
Fort Worth treatment efforts see Winick, Nar- 
cotics Addiction and its Treatment, 22 Law 
and Contemp. Prob. (1957). The hospitals take 
both voluntary and mandatory (narcotics law 
violators) patients, and the treatment program 
includes physical withdrawal from drugs (with 
gradually decreased doses of methadone), voca- 
tional and recreational activities, and some kind 
of psychotherapy. Winick states that, “Every 
attempt is made to re-educate the patient in a 
therapeutic environment, and his other ailments 
are treated. Most patients do not receive effec- 
tive psychotherapy because of limitations of per- 
sonnel and time.”Id. at 24. While most doctors 
associated with these treatment efforts appear 
to be generally interested in helping addicts, 
their efforts may be foredoomed by the overall 
negative and punitive attitude toward the ad- 
dict in this country. 

“Vogel, Isbell & Chapman, op. cit. supra 
note 34, at 1026, 


It might also be claimed that the Brit- 
ish approach represents merely a grand 
give-away program, that anyone can walk 
into a doctor’s office and get drugs, and 
that therefore drug addiction is positively 
encouraged. Apparently it is difficult even 
for well-meaning students of addiction 
fully to accept the non-punitiveness 
which is implied in recognizing that the 
addict is a troubled person.” Actually 
there is no need to consider “allowing 
everyone free access to the drug” the only 
alternative to a punitive anti-addict pol- 
icy. It is not the case that in Britain any- 
one can walk into a doctor's office and 
get narcotics. Except in rare cases of 
effective deception, the non-addict can- 
not get drugs in this way (for regular ad- 
ministration that is—we are not consider- 
ing here short-term administration for 
relief of pain). Even the diagnosed ad- 


® As one psychiatrist has pointed out, “. . . 
environmental pressures generated by addiction 
itself help drive the released drug addict on 
the road to relapse. Back in his home commu- 
nity, a social outcast, frequently with no home, 
and doubtful prospects of finding legitimate em- 
ployment, he easily falls under the influence of 
his former addict associates. The first step 
toward resumption of addiction is almost in- 
variably precipitated by renewed interpersonal 
contacts with drug users.” Ausubel, Drug Ad- 
diction: Physiological, Psychological, and Soci- 
ological Aspects, 90 (1958). In Britain, where 
the ex-addict need not be a social pariah, and 
where interpersonal contacts between individual 

ug users may be limited, the chances for a 
teal recovery may be enhanced. 

“ “It is difficult to appreciate the logic or 
Consistency of regarding the chronic alcoholic 
as an ill person and drug addict as a criminal. 
There is a marked difference, however, between 
Not regarding drug addiction as a crime and 
legalizing the practice, that is, allowing every- 
one free access to the drug: The suggestion ad- 
vanced by certain well-intentioned but misin- 
formed persons that the habit be legalized for 
Present known addicts only is unsatisfactory, 

ecause it would provide legal and moral sanc- 

tion for the habit and thus encourage its 
Spread.” Id. at 15. As is made clear by the 
British experience, there is no reason to assume 
the validity of this latter claim. 
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dict does not get whatever amount of 
drugs he desires. As Bishop has stated, 
“physicians do not supply drugs; they try 
to cure the addict.”** Except in the small 
number of cases where the addict is felt 
to be definitely incurable and where the 
doctor may be willing to sustain him with 
a regular dose, most doctors will make 
some effort to cut down gradually the 
prescribed dosage. Often this continuing 
process may reach a point at which either 
the patient or the doctor will seek to 
make new arrangements. As one (non- 
doctor) addict described it, doctors tend 
to “get fed up” with addicts. Even if the 
doctor does not get fed up with the ad- 
dict, the addict may get fed up with the 
doctor. Often the non-doctor addict will 
only be content to “stretch” the pre- 
scribed dosage so far. Once the real 
straining point is reached, and unless he 
is fully dedicated to trying to be cured, 
the addict may look for a way to supple- 
ment the dose or he may try to find a new 
doctor who will agree to provide a some- 
what larger amount of his drug than that 
to which he has been reduced. This points 
up a limitation of the British approach 
(which makes no adequate provision for 
the addict “between doctors”), but at the 
same time it makes clear that the ap- 
proach does not constitute a mere cater- 
ing to the whims of addicts. There are 
addicts, on the other hand, who remain 
under medical supervision for long pe- 
riods of time—sometimes under a single 


$ Bishop, op. cit. supra note 1, at 158. This 
refers primarily to the non-doctor addict, But 
it is likely (considering the fact that their rec- 
ords are subject to inspection at any time) that 
even such undisclosed doctor-addicts as may 
exist carefully limit the amounts of drugs they 
use. Doctors comprise a high proportion of the 
known addicts in Britain; such known doctor- 
addicts ordinarily are under the care of fellow 
practitioners and are thus receiving carefully 
limited dosages. 
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doctor’s care. And it is noteworthy that 
the “between doctors” situation has not 
led to any large-scale illicit traffic. 
Another obstacle to acceptance of the 
British view is the notion that “public 
opinion” is opposed to any leniency to- 
ward drug addicts.” Findings in some 
American studies do suggest widely held 
punitive attitudes toward addiction and 
drug peddling.*® But it is one thing to 
recognize this likelihood and another to 
suggest, as some critics of the British ap- 
proach seem to do, that drug addiction is 
so intensely repulsive to all right-thinking 
people that there is something inherently 
wrong about a non-punitive addiction 
policy. Presumably Britons are no less 
right-thinking than Americans, yet they 
appear able to accept without great diffi- 
culty a humane approach to the addict’s 
problems. This was brought out in the 
present writer's survey of attitudes among 
21-year-olds. In response to the question, 
“Would you say a drug addict is primar- 
ily a sick person or primarily a bad per- 
son?,” only 2% of the sample said the 
addict is primarily bad; 80% said addicts 
are primarily sick, 12% said “both sick and 
bad” and 6% answered “don’t know.” 
When asked, “What should be done with 
drug addicts? Should they be sent to 
prison, put in hospital, or merely be left 
alone?,” 93% suggested they be put in 


” The recent A.M.A. report, for example, in- 
cluded the statement that, “If the Association 
did approve a proposal to legitimize dispensing 
of opiates to addicts, changes in federal, state, 
and local laws would be necessary before the 
plan could be put into operation. It seems very 
unlikely that such changes can be effected with- 
out a marked shift in public opinion.” A.M.A., 
Council on Mental Health, op. cit. supra note 
30, at 1969, 

“See Rose & Prell, Does the Punishment Fit 
the Crime? A Study in Social Valuation, 61 Am. 
J. Soc. 247 (1955); Gilbert, Crime and Punish- 
ment: An Exploratory Comparison of Public, 
Criminal and Penological Attitudes, 42 Mental 
Hygiene 550 (1958). 


hospital, 2% said addicts should be left 
alone, 5% answered “don’t know.” Not one 
respondent said that addicts should be 
sent to prison. It is particularly striking 
that while (in response to another ques- 
tion) 50% of the sample felt that “Prison 
is too good for sex criminals; they should 
be publicly whipped or worse,” not even 
one person prescribed prison for the drug 
addict. Not having been subjected to a 
prolonged barrage of invective against 
addicts, the British public has not de- 
veloped intense hostility towards them. 
Even to the extent that this might be be- 
cause British addicts are actually (as 
compared with American addicts, for ex- 
ample) relatively harmless, one is still led 
back to the addiction policies as the key 
factor. These policies in part determine 
the behavior of addicts, and they can also 
directly shape “public opinion” toward 
addicts, 

Sometimes supporters of current Amer- 
ican policy cite the very fact that pro- 
posed reforms would require legal re- 
vision as indicating the undesirability of 
such reform. This sort of argument, of 
course, is begging the question—which is, 
or should be, whether current policies are 
effective or whether they need changing. 
Narcotics laws and regulations are not 
immutable entities, but rather should be 
subject to rational scrutiny when circum- 
stances demand it. Connected with the 
call for adherence to (current) “law,” is 
the argument that, “. . . to conform to 
the clinic idea, it would be necessary to 
abrogate the treaties into which the 
United States solemnly entered along 
with sixty-four other nations of the civ- 
ilized world.”™ This argument cannot 


“ Anslinger & Tompkins, op. cit. supra note 2, 
at 191. Critics of reform frequently link the 
British approach with the American clinic ex- 
periment between 1912 and 1925, which it is 
claimed was markedly unsuccessful. But it is 


validly be applied to the British ap- 
proach. Apart from the fact that Britain 
has no “clinics,” Britain also is a signatory 
to the various international agreements 
in question. Her insistence on treating ad- 
diction as a medical problem does not 
appear to contradict the provisions of 
such agreements. 

The foregoing material suggests some 
of the ways in which American state- 
ments have conveyed what this writer 
considers to be misleading impressions 
about the British approach to addiction.** 


not really clear that these clinics, which pro- 
vided low-cost drugs for addicts in some forty 
American cities, were a failure. Accounts of the 
clinic experience vary considerably, and some 
writers assert that the government closed the 
clinics largely on evidence about the New York 
clinic, which was the least efficient clinic and 
the least successful. The 1957 A.M.A. report 
concludes that, “Reasons for closing the clinics 
are obscure.” A.M.A., Council on Mental Health, 
op. cit. supra note 30, at 1709. The Narcotics 
Bureau's view of the clinics is set forth in the 
official publication, Narcotic Clinics in the 
United States (1955). For an objective analysis 
of the various reports see Nyswander, op. cit. 
supra note 1, at 6-13. The clinic and British 
approaches have at times been linked in the 
present article because they do reflect the same 
general outlook. 

“Unfortunately there have even been some 
statements by British officials which contribute 
to these misunderstandings. For example, a 
Home Office spokesman is quoted as writing to 
the Federal Bureau of Narcotics, “we make it 
clear that there is not in fact any such thing as 
a ‘British System’ which is an invention of cer- 
tain Americans who wish to prove a particular 
point of view.” “Advisory Committee to the 
Federal Bureau of Narcotics,” op. cit. supra 
note 12. When the present writer inquired at 
the Home Office about such statements, an 
official pointed out that it is misleading to speak 
of a British “system” since that suggests a dis- 
tinct plan decided upon and put into effect at 
a particular time. Actually the current “prac- 
tice” or “approach” has evolved slowly through 
developing medical procedures and outlooks. 
Then too, the laws (in the narrow sense—in- 
cluding only statutes) in the United States and 

titain are essentially the same. Both of these 
Points are correct, strictly speaking, but they 
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Another aspect of the official reaction to 
interest in the British drug policies has 
been the persistent resort to vituperative 
epithets in describing the proponents of 
reform. Typical was the reference to a 
leading sociologist as “a self-appointed 
expert on drug addiction”; this was fol- 
lowed by the statement: “The professor 
followed the method used by dictators to 
‘make it simple, say it often’; true or false, 
the public will believe it. ‘Adopt the Brit- 
ish system’ is now urged by all self-ap- 
pointed narcotic experts who conceal 
their ignorance of the problem by osten- 
tation of seeming wisdom.”* It seems 
likely that the growing interest in reform 
exhibited by various professional bodies 
is going to make it more and more diffi- 
cult for the Narcotics Bureau to rely on 
this name-calling. It will have to present 
solid evidence to back up its point of view 
if it wishes to prevent revision of the cur- 
rent policies, Particularly significant 
could be pressure for change from the 
medical profession. A 1924 resolution of 


seem insufficient reason for creating the im- 
pression that American and British policies are 
the same. Very likely the desire to avoid pub- 
licizing any startlingly different approach to 
addiction stems in part from the avoidance of 
sensationalism which characterizes British drug 
policy generally. Also the writer has the impres- 
sion that British officials are eager not to be 
put in a position where they seem to be criti- 
cizing their law enforcement colleagues in 
America. Unfortunately, this leads to implicit 
endorsement of an approach they would not ac- 
cept in their own country. 

“ “British Narcotics System,” op. cit. supra 
note 8, and adjoining text. Similarly, note the 
following statements attributed to a Narcotics 
Bureau representative at a recent New York 
City Youth Board conference: “Mr. Levine de- 
nounced ‘lime-light-seckers, sensationalists and 
public speakers’ who regard the addict as ‘a 
poor, sick individual.’ ” 

“He quoted excerpts from a book by Chief 
Magistrate Murtagh that he said were examples 
of ‘false, vicious statements’ being spread by 
$ N.Y. Times, Oct. 29, 1959. 
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the American Medical Association called 
on “both federal and state governments 
to exert their full powers and authority to 
put an end to all manner of so-called 
ambulatory methods of treatment of nar- 
cotic drug addiction whether practiced 
by the private physician or by the so- 
called ‘narcotic clinic’ or dispensary.” 
This resolution is still cited in support of 
current American drug policy.“ If action 
is taken on the recent recommendation of 
the Association’s Council on Mental 
Health that this resolution be revised, the 
impact may be considerable. 


CONCLUSION 


There are no available empirical data 
on the basis of which one can determine 
whether or not narcotics policies pat- 
terned along British lines would work in 
this country. It is doubtless true, as critics 
of reform proposals point out, that the 
addiction “problem” in America is now 
quite different from that which exists in 
the United Kingdom. The American prob- 
lem is enormously larger than that in 
Britain. (It should be stressed, however, 
that prior to legal control of narcotics, 
addiction was widespread in the United 
Kingdom.) Historical differences may 
have operated to help create, in America 
more than in Britain, the image of the 


“ This resolution was instrumental in the clos- 
ing of the clinics referred to in note 41, supra, 
Of the resolution, the Daniel Committee has 
stated: “The Bureau of Narcotics received a 
mandate from the medical profession to do 
what it has done, namely, suppress the clinics, 
This policy has never been withdrawn by the 
American Medical Association after its verba- 
tim acceptance by the house of delegates in 
1924. . . .” Daniel Hearings, op. cit. supra note 
10, at 1459 n. 1. The resolution also is quoted 
with approval in the Narcotics Bureau’s pam- 
phlet for doctors, Prescribing and Dispensing of 
Narcotics Under Harrison Narcotic Law 8 
(1956). 


drug addict as an underworld type. Very 
likely the detection and prevention of 
narcotics smuggling is much more of a 
problem in the United States than in the 
United Kingdom. And there may be other 
relevant differences between the situa- 
tions in the two countries. But it does not 
necessarily follow from the fact that such 
differences may exist that the British ap- 
proach will not work in America. When 
one considers the interrelationship be- 
tween policy and problem, one can see 
that these differences may actually stem 
in large measure from the different pol- 
icies in force in Britain and in the United 
States. One also becomes aware that cur- 
rent American policies cannot help but 
fail. The policy of withholding legal satis- 
faction of the demand for narcotics in- 
evitably leads to a profit-motivated and 
socially-dangerous illicit market in drugs. 
There is no need to elaborate here on the 
evils of the current narcotics situation in 
the United States; the profiteering in con- 
traband drugs, the high rate of addict 
criminality, and the special problems of 
juvenile addiction are well known. These 
problems are crucially interrelated with 
our current policies. As Rufus King has 
stated, “It is precisely our law enforce- 
ment efforts, and nothing else, that keep 
the price of drugs, nearly worthless in 
themselves, so high as to attract an end- 
less procession of criminal entrepreneurs 
to keep the traffic flowing.” It would 
seem foolhardy indeed to dismiss out of 
hand a policy which accords with com- 
mon sense and humane feeling, and 
which has proven its effectiveness in 
Great Britain” An exprimental test of 


“Rufus King, in Daniel Hearings, op. cit. 
supra note 10, at 1379. 

“The writer has not intended to create the 
impression that the British policy is foolproof. 
Addicts occasionally succeed in getting extra 
drugs through forgery or by managing to get 


such an approach, as suggested by the 
AMA-ABA committee, seems the very 
least that can be done in the interests of 
uncovering a workable drug policy. 

At the heart of the controversy over 
proposals for a more medically-oriented 
addiction policy in America lies the ques- 
tion: Should addiction be treated as a 
crime? The evidence from Britain sug- 
gests the considerable extent to which 
the addicts behavior is determined by 
the social reaction to his addiction. Keep- 
ing this in mind, it is difficult to see how 
addiction, as such, can properly be 
labelled a criminal form of behavior. Her- 
mann Mannheim has suggested that only 
behavior which is anti-social should be 
treated as a crime.** The only real ground 
on which one could label addiction, as 
such, anti-social is that addicts tend to 
lead socially-unproductive lives. Even 


narcotics from two doctors at once. Some doc- 
tors abuse the system by diverting drugs to 
their own use, But all the evidence indicates 
that abuses are not widespread. It may also be 
worth noting that the British Government is 
far from complacent about the success of their 
drug policies. On the contrary, these policies are 
under almost constant review. For example, see 
the recent report, Ministry of Health, Central 
Health Services Council, Report of the Joint 
Sub-Committee on the Control of Dangerous 
Drugs and Poisons in Hospitals (1958). A re- 
view of the entire addiction question (by an 
expert committee established in 1958) has just 
een completed. The report is not yet available. 

“Mannheim, Criminal Justic and Social Re- 
Construction 5 (1946). 
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conceding this point, one would still have 
to ask whether addicts are sufficiently 
anti-social to be considered criminals. 
Above all it should be clear that addic- 
tion as such may not be as anti-social as 
are the types of addict behavior which a 
punitive approach to addiction tends to 
produce. 

A last-ditch objection may assert that 
even if the addict is not overtly anti-social 
the preservation of certain basic social 
values requires anti-addiction laws. Thus 
one writer on addiction states: “It is mor- 
ally indefensible for society to legalize a 
vice simply on the grounds that restric- 
tive legislation creates an illicit market 
and hence a profit motive for racke- 
teers.” It is difficult to reconcile the de- 
scription of addiction as a “vice” with the 
generally accepted view (expressed even 
by Ausubel elsewhere in his book) that it 
is an illness. But probably there is no way 
of proving or disproving the claim that a 
type of human behavior is a “vice.” The 
present writer, however, prefers to ap- 
proach the problem of addiction not from 
a position based upon abstract moraliz- 
ing, but rather from the standpoint of 
examining the specific social conse- 
quences of various addiction policies. If 
one proceeds along this latter path, the 
importance of the British experience be- 
comes obvious. 


* Ausubel, op. cit. supra note 36, at 79. 
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DEFINING ALCOHOLISM 


Unlike drug use, the consumption of alcoholic beverages in any quantity 
is not illegal. Indeed, drinking has become a generally accepted part of 
the American way of life. Contemporary culture is not unique in this 
respect since the use and misuse of alcohol can be traced to prehistoric 
times. Among the ancient Egyptians, Babylonians, Greeks, Romans, and 
Chinese alcohol was widely used and intoxication was a problem of notable 
concern, More recently the American colonists brought their beverages and 
drinking customs with them to the new land. Originally beer and wine, but 
later distilled spirits as well, played an important role in the religious, 
medical and dietary habits of the colonists.’ Drinking was a part of family 
and community life and was well regulated by familial and religious norms. 

Although the drinking of the colonists was primarily moderate, its nature 
began to change with the population. As greater numbers of unattached 
males migrated to and settled in the colonies, the use of distilled spirits in- 
creased and drinking began to lose its family significance. Drinking took on 
new meaning to this large group of settlers and “may have served to com- 
pensate for the absence of the gratifications, responsibilities, and stability 
of family living. The frequent use of alcohol to produce intoxication became 
particularly characteristic of life on the ever expanding frontier and among 
the less stable segments of communities during the several decades follow- 
ing the Revolutionary War.”? 

Today drinking alcoholic beverages is viewed by most people as being 
socially useful and even necessary. Alcohol is used to celebrate holidays 
and special events, to help negotiate business deals, and to entertain friends. 
In many cases the predinner cocktail is as much of the meal as the food 
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itself. Having a “good time” at a social event is often synonymous with 
drinking as much as possible. Drinking by teen-agers and college students 
is a common part of their social life and is often seen as a rite de passage 
from adolescent to adult roles. Family and religious sanctions which once 
served to control this activity are hardly meaningful any longer. Such new 
and widespread drinking patterns are not in themselves problematic, except 
for those who view all consumption of alcoholic beverages as morally 
objectionable. They do, however, indicate that drinking is largely done in 
situations and under conditions which may foster excessive use. The exces- 
sive use of liquor may, under certain conditions, develop into alcoholism 
which creates great social concern because of its detrimental effects on the 
alcoholic and his social world. 

The many definitions of the term “alcoholism” indicate that the concept 
is far from precise and clear-cut, and that the phenomenon itself is yet to 
be fully understood. Within the last few decades the thinking about alco- 
holism has changed greatly so that it is now thought of as a sickness or 
disease? constituting a major public health problem. This conception of 
alcoholism is embodied in the following definition: 


Alcoholism is a chronic illness, psychic or somatic or psychosomatic, which 
manifests itself as a disorder of behavior. It is characterized by the repeated drink- 
ing of alcoholic beverages, to an extent that exceeds customary dietary use or 
compliance with the social customs of the community and that interferes with 
the drinker’s health or his social or economic functioning.* 


On the basis of this definition it might be said that an alcoholic is a 
person whose excessive drinking interferes with his family relationships, 
job, health, or general welfare. Although alcoholism requires drinking and 
usually drunkenness, not all those who drink or become drunk are alco- 
holies. The distinguishing characteristic is the true alcoholic’s addiction to 
alcohol and his inability to control intake once he has begun to drink. 
The occasional or even habitual excessive drinker does not share these 
features of alcohol use. 

Alcohol has both a physiological and psychological effect on man.° After 
intake alcohol requires no digestion and is absorbed directly into the blood 
stream. In this way it is carried to the brain where it acts as a depressant and 
tends to reduce inhibitions. Depending upon the concentration of alcohol in 
the blood, various parts of the central nervous system are affected with result- 
ing disturbances in behavior, The person may appear drunk—thick speech, 
clumsiness, sagging knees—because the alcohol has served to depress the 
brain’s control over these functions. The greater the concentration of alcohol 
reaching the brain, a condition dependent upon factors other than sheer 
volume of intake, the more levels of brain functioning become depressed 
and the more symptoms of intoxication become evident. ; 

In addition to physical reactions, alcohol may also induce psychological 
effects which vary, among individuals, with the amount ingested and at differ- 
ent times. Taken moderately, it acts as a tranquilizer to reduce anxiety and 
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tension and to lessen depression, The individual may feel relaxed and warm, 
less concerned with minor irritations, and have a sense of general well-being. 
In less moderate quantities it will definitely impair reasoning power, discrimi- 
nation and judgment and often give the user the feeling that he is more 
competent and able than he actually is. 

American society has always been ambivalent about alcoholic beverages, 
using them but never feeling quite comfortable about it. At various times 
attempts have been made to suppress their use entirely. According to one 
writer,’ this attitude toward alcohol use and the attempts at suppression 
have been legitimized by three American values: (1) each individual 
should be completely responsible for what he does and its consequences 
and he should do nothing to cause a loss of self-control; (2) any behavior 
designed solely to achieve ecstasy or pleasure is disapproved of; and (3) 
the humanitarian belief that alcohol users benefit when they are unable to 
give in to their weakness. In the past these typically American values have 
given rise to the temperance movement and the Prohibition Amendment of 
1919. 

Originally, the American temperance movement was concerned only with 
the use of distilled spirits and not with the moderate use of beer and wine. 
By 1840, however, the movement became more radical and all alcoholic 
beverages were condemned. In succeeding years the temperance organiza- 
tions were influential in achieving prohibition in many rural states, How- 
ever, there were some states that tried it and then abandoned it. It was 
not until 1919 that sufficient pressure was brought upon Congress to pass 
the Eighteenth Amendment to the Constitution, national prohibition. From 
January 1920 until December 1933, when Prohibition was repealed, the 
United States was a “dry” nation. 

The period of Prohibition did not mean an end of drinking. Bootleggers 
flourished and criminal syndicates became rich and powerful from selling 
illegal alcohol. Drinking took on a romantic quality and appealed to many 
who used it under conditions conducive to excess and drunkenness. It soon 
became evident that Prohibition was a failure, With repeal the temperance 
movement all but vanished from the American scene and the government 
became content with attempting to control the importation, manufacture, 
and sale of alcoholic beverages through a system of duties, taxes, licensing, 
and state regulatory commissions, Thus, decades after the most dramatic 
attempt to abolish alcoholic drinking, the use of liquor is as prevalent as it 


ever was and alcoholism or chronic, excessive drinking is still an issue of 
social concern. 


THE EXTENT OF ALCOHOLISM 


In the absence of a national census of drinking behavior, estimates of 
how many people drink are based upon local or national sample surveys. 
Although these estimates vary, most indicate that approximately two-thirds 
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of the population over 21 drink alcoholic beverages. One recent study shows 
that 71 percent of the adult population, about 80 million people, drink to 
some extent.* When this figure is added to the 8 to 10 million youth be- 
tween 16 and 20 who drink, it indicates that perhaps as many as 90 million 
Americans over 15 years use alcoholic beverages.® 

There are also other indicators of the extent of alcoholic drinking. In 
1959, 9.6 billion dollars were spent on alcoholic beverages and in 1960 the 
Treasury Department collected $3,193,714,000 in excise taxes on liquor, 
more than was collected on gasoline, tobacco, or automobiles. Also in 1960, 
the per capita consumption of distilled spirits was 1.90 gallons; of wine, 
1,32 gallons; and of beer, 21.95 gallons, for a total per capita consumption 
of 2.07 gallons of absolute alcohol. Interestingly, this latter figure has hardly 
changed at all since 1850, inasmuch as the consumption of spirits has de- 
creased in that time while the use of wine and beer has grown. 

Of the large number of adult drinkers, there are approximately 5 million 
alcoholics or excessive drinkers. This figure is derived from a formula which 
holds that for every alcoholic dying from cirrhosis of the liver (a frequent 
ailment among excessive users), three are without fatal complications. 
Hence, the number dying with complications multiplied by four determines 
the number of alcoholics." Using the same formula, the 1955 rate per 
100,000 adults aged 20 and over was estimated as 4360. 

The social consequences resulting from the excessive use of alcohol give 
an even better picture of the extent of the problem. It is estimated that 
yearly losses due to alcoholism total 765 million dollars in the United States, 
with wage, crime, and accident losses comprising the bulk of this figure.'* 
Incalculable are the less tangible effects of alcoholism, the millions of 
family members who are influenced by the alcoholic’s behavior, the broken 
homes, the harm done to others in highway accidents, and, perhaps above 
all, the alcoholie’s own loss of self-respect and self-confidence and his slowly 
slipping into a way of life revolving completely around “the next drink.” 

Drinking patterns are found to correlate with certain social character- 
istics, including sex, age, social class, religion, ethnic group, and where one 
lives, 

SEX In a 1947 study,"* Riley and Marden found that 75 percent of adult 
males drank whereas only 56 percent of adult females did so. Of the regular 
drinkers (three or more times a week), 27 percent were men and 8 percent 
women, A more recent study also shows that men use alcohol with greater 
frequency than women. Mulford’s data reveal that 79 percent of the men 
and 63 percent of the women drink alcoholic beverages." Although many 
women drink alcohol, and some with great frequency, the nearly 6:1 ratio 
of male to female alcoholics has not changed significantly since 1940. 

Ace The Riley and Marden national survey also showed that drinking 
declines with age. About 75 percent of those between 21 and 35 years of 
age drink, somewhat more than 60 percent of those between 36 and 55, 
and about 50 percent of those over 55."° Drinking is very prevalent among 
high school and college students.” One study reported that 90 percent of 
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the students 16 and over in a New York county drink on some occasions; 
a second study, in Michigan, reported that 23 percent drank regularly while a 
much larger number had tasted alcohol; and a third study showed that about 
half of the high school students in Kansas use alcohol. Although high school 
students do not drink often, nor do they consume very much, college-age 
students drink about as much and as often as the general population. Straus 
and Bacon report that 74 percent of students at 27 colleges studied drank 
in some regular pattern. 

SOCIAL CLASS Drinking appears to be most prevalent in the upper-class, 
associated with high income and greater education. In this class drinking 
is an important part of business and social life and is not seen as a moral 
issue. The middle-class contains the greatest number of total abstainers and 
those who do indulge do so sparingly. Drinking is often viewed as a moral 
issue and may be completely forbidden by some. Alcohol use and even 
drunkenness are more acceptable in the lower-class. The greater tendency 
for lower-class people to become involved with the police when drinking 
and their overrepresentation among skid row derelicts has created a some- 
what distorted image of the extent of alcohol use in this class. 

RELIGION AND ETHNICITY The prevalence of drinking varies greatly with 
religious affiliation and ethnic group membership. Jews report the highest 
incidence of drinking, Catholics next, and Protestants last, with percentages 
of 87, 79, and 59, respectively." The high incidence rates for Jews and 
Catholics are not surprising since these groups are composed largely of 
people for whom drinking is institutionalized in the dietary, ceremonial, 
and religious customs. Especially among Jews drinking is frequent but 
moderate and the rate of Jewish alcoholics is infinitesimally low. 

The Irish and Italians probably have higher incidences of drinking than 
other ethnic groups. In both cultures virtually all adult males drink but the 
alcoholism rates are quite different. Alcoholism among Italian-Americans is 
low while among Irish-Americans it has always been high. In both World 
Wars Irish-American draftees were rejected for alcoholism more often than 
members of any other ethnic group. 

Reswence Drinking also varies according to where one lives. Over two 
and one-half times as many people drink in the mid-Atlantic states than in 
the eastern south-central states.!? Rural people are more abstemious than 
urban dwellers, residents of small cities more so than residents of large 
cities. Obviously, these differences are closely associated with such factors 
as religion and ethnicity which we have discussed. 

There are other social correlates of drinking behavior. Nevertheless, they 
too lead to the conclusion that how much one drinks, when, where, and 
under what conditions is greatly determined by the groups with which he 
identifies. One who identifies with his ethnic, religious, or occupational 
group will more than likely drink or not drink as other members of the 
group do. Why some people go beyond group sanctions and become ex- 
cessive drinkers is not entirely known, although current etiological state- 
ments present some clues. 
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SOME EXPLANATIONS OF ALCOHOLISM 


Although we are primarily interested in the sociocultural explanations of 
alcoholism, it must be pointed out that physiological and psychological 
factors have also been used to determine causation. Physiologically, alco- 
holism has been attributed to biochemical defects of various kinds which 
produce a craving for alcohol, to a lack of nutrition, to the defective func- 
tioning of the endocrine glands, and to a masked food sensitivity. These 
defects are usually assumed to be genetic and their correction should allay 
the alcoholic condition. Unfortunately, this has never been demonstrated.”° 

The typical psychological explanations attribute alcoholism to faulty per- 
sonality development and emotional problems. Alcoholics have been viewed 
by psychologists and psychiatrists as feeling inadequate, being latently 
homosexual, desiring self-destruction and self-punishment, attempting to 
escape from their inner guilt and conflicts, or being insecure and dependent 
upon others for support. These personality traits resulting from certain 
childhood experiences and interpersonal relationships create enormous ten- 
sion and anxiety which is overcome with alcohol. As relief is found through 
alcohol use, the individual's dependence upon it grows greater and alcohol- 
ism results. 

Many critics have pointed out at least three shortcomings in this ap- 
proach; (1) to date evidence does not indicate that there is an “alcoholic 
personality” with distinguishing traits shared by all alcoholics; (2) those 
personality characteristics that are found in alcoholics may be the result of 
alcoholism and not the cause of it; and (3) personality characteristics 
found in alcoholics are also found in nonalcoholic. As Straus concluded: 


Knowledge about the psychological effects of alcohol in alleviating anxiety ae 
providing a sense of well-being helps explain why alcohol is attractive ae 
functional for persons with deep feelings of emotional insecurity, but psyc! ra 
cal theory cannot tell us, for example, why, of the people with B feozcalied alcoholic 
personality, only some become alcoholics, while others do not. 


Sociocultural explanations of alcoholism have generally emphasized the 
role of drinking customs and the social circumstances under which drinking 
occurs. Bales, after observing the differences between Irish and Jewish 
drinking customs and rates of alcoholism, has suggested that the extent of 
alcoholism is determined by several aspects of the culture.”’ First is the 
amount of tension which the culture induces within the person; second are 
the attitudes toward drinking as a legitimate means of releasing these ten- 
sions; and third is the extent to which the culure provides alternative ways 
of resolving tension. Among groups with a high prevalence of drinking 
behavior, Irish, Jews and Italians, for example, these cultural factors are 
believed to account for the differential rates of alcoholism. : 

Irish immigrants migrating to the United States brought with them an 
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institutionalized means of dealing with psychic tension, drinking. Because 
of the custom of inheritance in Irish society and the meager productivity 
of their farms, men could not assume adult roles until their fathers died 
or gave up the farm. Sexual activity, marriage, an independent income, and 
the raising of a family were dependent upon the control of land which 
usually came late in life. As a result, great tension and frustration developed 
and found release in drinking and intoxication which were supported by 
the culture as acceptable outlets. New tensions and frustrations resulting 
from a low socioeconomic position developed after migration to the United 
States. After escaping the oppression of the Old World culture, many Irish 
males found the expectations of the new culture just as anxiety producing. 
Unlike many other immigrants who experienced similar anxiety, Irish cus- 
toms and attitudes permitted and encouraged drinking as a means of adjust- 
ing to the situation. 

Jews and Italians, on the other hand, have extremely low rates of alco- 
holism even though the prevalence of drinking is great in these cultures.” 
For most Jews drinking is not associated with tension management. Moder- 
ate consumption is traditional, an integral part of religious symbolism, and 
Jewish children learn early in the socialization process that the purpose of 
drinking is not to produce intoxication or to provide temporary relief from 
stress. Similarly for Italians, drinking is not used as an escape but is a part 
of traditional dietary habits. Alcohol, usually wine, is ingested, sometimes 
in great quantities, at meals beginning quite early in the individual's life. 
Drinking under these conditions is sanctioned and supported by the culture 
and when intoxication does take place it is viewed in the same way as over- 
eating. Under such conditions alcoholism is infrequent. 

The stress and pressures which individuals experience and seck solutions 
to may be produced by a number of factors. Today, as was the case with 
the preimmigration Irish, problems associated with adult role assumption 
play an increasingly important role in drinking behavior.” Alcoholism rates 
are high in groups which do not introduce their youth to drinking until 
adolescence, when it becomes a rite de passage, a symbol of new independ- 
ence or “manliness.” The groups which introduce their youth to alcohol 
at an early age, like the Jews and Italians, maintain a low rate of alcoholism. 
In such groups drinking is usually related to family and ritual and is not 
seen as a way of helping the young bridge the difficult period between 
adolescence and adulthood. 

These examples lend support to Bales’ contention that certain cultural 
norms determine the extent of alcoholism. Jews and Italians probably ex- 
perience as much stress and psychic tension as do the Irish or any other 
group. The difference lies in the culturally sanctioned means of handling 
such problems. Alcoholism is most common when excessive drinking and 
intoxication are a part of the culture’s drinking customs and, in the absence 
of meaningful alternatives, alcohol is seen as a way of coping with the 
problems of social existence. 
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BECOMING AN ALCOHOLIC 


Although there are differing types of alcoholism, the most common in the 
United States is that which develops progressively over a period of time, 
perhaps from 5 to 15 years. On the basis of over 2000 histories of male 
alcoholics who had lost control over their intake, Jellinek has delineated 
four phases in the development of the alcoholic condition: the prealcoholic 
symptomatic phase, the prodromal phase, the crucial phase, and the chronic 
phase,”* Not all alcoholics go through each of these phases, nor necessarily 
in the sequence indicated, but it apears that the majority do and experience 
the symptoms characteristic of each stage. 

In the first or prealcoholic symptomatic phase the socially motivated drink- 
er experiences rewards in the form of tension relief. Associating relief with 
drinking, he begins to seek out situations in which he might drink. As his 
tolerance for tension decreases he begins to drink daily, not to the point of 
intoxication but until he no longer is bothered by his emotional stress. Al- 
though the drinking is not yet noticeable to others, increasing amounts are 
needed to produce the desired effects. 

The second phase is characterized by frequent blackouts and the inability 
to remember activities and conversations occurring while drinking. The 
prospective alcoholic begins to sneak drinks, gulping the first few rapidly, 
and develops a preoccupation with alcohol. Another symptom generally 
occurring during this phase is the self-realization by the drinker that some- 
how he is abnormal. Guilt feelings develop and he begins to “cover-up” so 
as to protect himself from friends and family members. 

When the drinker loses the ability to control the amount of his intake 
once he has started to drink, he has passed into the crucial phase. In this 
phase the drinking behavior becomes conspicuous to others and the drinker 
begins to build a system of rationalizations to counter social pressures and 
to convince himself that he has not lost control. Despite his rationalization 
he loses self-esteem and gradually isolates himself from others, experiencing 
persistent remorse. Drinking becomes all-important and once-important 
aspects of the drinker’s life are pushed into the background as his entire 
existence becomes focused around drinking. As the symptoms increase and 
physical and social deterioration become more evident, the alcoholic begins 
to drink in the moming to face the day ahead. 3 

Regular morning drinking marks the end of the third phase and the 
beginning of the chronic phase. In this phase the alcoholic experiences pro- 
longed intoxications, impairment of thinking, indefinable fears, tremors, and 
the loss of certain psychomotor skills. He now drinks at any time and, in 
the absence of liquor, may resort to such things as rubbing alcohol or shav- 
ing lotion. He has now reached bottom and feels that he is utterly defeated. 
Many experts feel that the alcoholic who has reached this stage is now 
accessible to treatment, but in the absence of such intervention obsessive 


drinking continues. 
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WHAT CAN BE DONE? 


An attitude of hopelessness seems to characterize the prevention and con- 
trol aspects of the alcoholism problem. This is especially true of prevention 
since so many preventive experiments have failed. Many authorities feel 
that the prevention of pathological drinking leading to alcoholism, like other 
social problems examined in this book, can be achieved only if and when 
the social structure is significantly altered. Short of creating a structure 
completely without stress-producing situations and expectations, impossible 
in a heterogeneous, complex society such as our own, alcoholism might be 
averted by developing behavioral controls which eliminate the possibility 
of drinking as a means of adaptation. 

In the first reading Edwin Lemert examines four such models of social 
control of alcohol use. These models—prohibition, education, government 
regulation of consumption, and substituting other activities for drinking— 
are derived from experience and have not been very successful. Lemert 
indicates the strengths and weaknesss of each and shows how they might 
be made into better working models. Although it is unlikely that any one 
model of control will work in a heterogeneous society, it is necessary that 
drinking not “disrupt crucial social integrations.” The lack of success of 
state control plans leads Lemert to conclude that various groups in the 
society must work together to control drinking behavior at the “grass roots 
level.” Although this type of control, like others, can have only limited 
effectiveness, it is probably the most potentially useful method of control- 
ling alcohol use. 

In his article “Prevention Can Be More than a Word,” Seldon D. Bacon 
singles out cultural attitudes toward alcoholism as the target for effective 
prevention. Typical attitudes toward alcoholism not only hinder the accept- 
ance of therapy by those experiencing the problem, but they also serve to 
increase its incidence. He believes that most cases of alcoholism originate 
and persist as a result of social interaction favorable to it, and that without 
such interaction it would not occur or, at least, be easily stopped. Bacon 
proposes that prevention will be enhanced by “the’ modification of selected 
areas of value and social action in selected segments of the existing com- 
munity.” However, as he indicates, much research must be done to deter- 
mine just what values and patterns of action must be modified and, most 
crucially, how such modifications can be achieved. 

Despite only modest success at best, programs designed to rehabilitate 
the alcoholic abound. In the third reading Thomas F. A. Plaut examines 
some of the treatment programs carried on by both general and specialized 
“helping” agencies. He indicates that the extent of alcoholism would seem 
to warrant great interventive efforts on the part of the general agencies. 
Instead, most professional workers in such settings react negatively to the 
alcoholic and his problems, feeling that he could solve his own problems 
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if he really wanted to. Needless to say, what services they do provide are 
rarely effective. Specialized programs, such as special programs in mental 
hospitals, alcoholism clinics, and half-way houses, do not provide the entire 
answer either, although their orientation is generally more conducive to 
helping the alcoholic patient. Rather, Plaut believes that the answer might 
lie in a more comprehensive and united approach by the various community 
agencies that come into contact with the alcoholic and his many problems. 
The work of Alcoholics Anonymous in rehabilitating alcoholics is widely 
known and has been subjected to much study. In the fourth reading Har- 
rison M. Trice describes this popular self-help program which claims to 
have restored thousands of alcoholics to sobriety. Founded and led by 
alcoholics, this program demands that members admit that they have 
“reached bottom” and be willing to turn to others, including a “power” 
greater than themselves, for help. Through spiritual experiences and group 
processes the alcoholic’s conception of himself changes and individual be- 
havior is altered. For those able to adjust to the casual, informal group life, 
Alcoholics Anonymous provides the member with an alternative way of 
satisfying his emotional needs which led to his compulsive drinking. 
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FOUR MODELS OF SOCIAL CONTROL 


Edwin Lemert 


A reasonable working assumption is that of intoxication and drunkenness. For pur- 
the objective of social control over alco- poses of determining whether and how 
hol use generally is to minimize the costs such an objective can be reached, it is 
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helpful to formulate a number of hypo- 
thetical models of social control. These 
are drawn from the experiences of whole 
societies and also from the ideologies and 
programs of power elites which at differ- 
ent times and places have actively sought 
to bring alcohol use under control. 


MODEL | 


The Costs of Intoxication and Drunkenness 

Can Be Reduced by a System of Laws and 

Coercive Controls Making It Illegal to 

Manufacture, Distribute, or Consume Alco- 

holic Beverages 

This, of course, is a familiar model— 
prohibition. It has been tried in several 
forms, for long and short periods of time, 
in Aztec society, ancient China, feudal 
Japan, the Polynesian Islands, Iceland, 
Finland, Norway, Sweden, Russia, Can- 
ada, and the United States. The well- 
documented failures of the model can be 
attributed to its high costs, the instability 
of power elites favorable to prohibition, 
the limitations of power and available 
means of control, and the growth of re- 
sistance unresponsive to coercion. 

The prohibition model in effect sacri- 
fices all of the values of moderate drink- 
ing as well as those associated with in- 
toxication, plus the vested values of those 
who earn a livelihood or receive invest- 
ment returns from the production and 
distribution of fermented drinks and 
liquor. In order for such high costs to be 
willingly paid a large number of power 
elites must either see positive value gains 
in prohibition laws or see them as a 
means of protection against threatened 
value losses (24). Consequently the pro- 
hibition model most likely can be estab- 
lished only through a social movement 
during periods of rapid social change, 
culture conflicts, conquest, or national- 
istic movements. 


473 


Reform movements, from which pro- 
hibition springs, tend to be ephemeral in 
nature because new issues supplant the 
old, undermining or destroying the align- 
ments of elites suporting them. Disillu- 
sionment of their individual adherents 
and defection of groups through chang- 
ing policies are speeded by difficulties of 
enforcement and consequences of resist- 
ance. 


Resistance can be predicted for any 
model of control requiring the abandon- 
ment of values deeply held by large seg- 
ments of a population, In the case of pro- 
hibition the problem of enforcement is 
augmented because it is a form of sump- 
tuary legislation which affects the more 
personal aspects of human behavior and 
individual choice making in intimate or 
private behavior. In the absence of a rein- 
forcing public opinion the application of 
coercive controls seldom has succeeded. 
Even the most severe punishments, such 
as death among the Aztecs and exile to 
Siberia in Russia, failed to abolish boot- 
legging in those societies (28). 

In large, complex societies a control 
model which prohibits a highly desired 
item increases its scarcity value and also 
the probabilities that collective enter- 
prise will grow up to supply it. The large 
variety of foods which can be converted 
into alcohol and the ease and cheapness 
of its production and its movement make 
bootlegging and smuggling inevitable. 
The costs to the state of discovering and 
stamping out such illegal industry can 
reach a point where governing elites are 
unable or unwilling to pay them. The or- 
ganization of evasion poses threats to 
other values such as respect for property 
and life, and even the value of govern- 
ment under law. This contributes further 
to resistance and reaction against pro- 
hibition. 
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The power of a given state to enforce 
prohibition may be insufficient if the eco- 
nomic and political values of other states 
are threatening thereby. In 1841, France 
intervened under threats of bombard- 
ment and compelled the reigning mon- 
arch of the Hawaiian Islands to end pro- 
hibition there (46). France, Germany, 
Russia, and Spain at different times vari- 
ously applied pressures to Finland, Nor- 
way, Iceland, and Turkey in order to 
prevent interference with liquor imports 
and smuggling (5). 

It may be more profitable to speculate 
on the conditions under which the prohi- 
bition model can succeed rather than to 
inventory the reasons for its failure. Prob- 
ably it would require conspicuously high 
costs of drunkenness on one hand and on 
the other a positive replacement of the 
drinking values or substitution of new 
means for achieving the old values. A 
precondition of this would be relatively 
complete geographic isolation, similar to 
that found on islands, where behavior 
deviations have a high visibility. A social 
structure in which power is concentrated 
and little affected by public opinion or is 
upheld by supernatural sanctions per- 
haps would make for successful prohibi- 
tion. Needless to say, conditions such as 
these are increasingly anomalous in the 
world of the present. 


MODEL II 


The Costs of Intoxication and Drunkenness 
Can Be Reduced by a System of Indoctrina- 
tion of Information about the Conse- 
quences of Using Alcohol—Thus Leading 
To Moderate Drinking or Abstinence 


The assumption behind this control 
model is that a causative relationship 
holds between controlled presentation of 
information and change in attitudes and 
values. The general idea is favored by 


some research on attitudes in specified 
areas of behavior. The findings, however, 
are not altogether consistent and where 
giving information has been found to 
modify attitudes and values the change is 
not always in the anticipated direction 
(4). In general it would be hard to say 
whether exposure to information leads 
people to change specific values or 
whether the reverse is true—that is, 
whether the adherence to certain values 
stimulates people to inform themselves 
of pertinent facts. Currently there is no 
conclusive research from which judg- 
ments can be made about the kinds of 
information or educational content best 
calculated to achieve the goals of absti- 
nence or moderation in drinking. 

In the absence of data, the content of 
alcohol education has tended to be influ- 
enced by values and policies of temper- 
ance groups. This has been especially 
true of alcohol education in the schools 
of countries where forms of this model 
have been tried. Those whose values are 
more directly involved—parents—are not 
inclined to resist the inclusion \of special 
curricula on alcohol education in the 
schools because many believe that some 
guidance is needed, especially in the 
United States where education is apotheo- 
sized as a solution for social problems. On 
the other hand some evidence from Eng- 
land and America speaks of indifference 
to or lack of sympathy with the alcohol 
curriculum on the part of teachers who 
do not subscribe to temperance values. 
This may reflect a failure to reconcile re- 
ligious and scientific orientations in the 
recommended curricula (29). Resistance 
from these sources, of course, need not 
necessarily be fatal to the working of this 
model. 

A more serious flaw in the educational 
model of alcohol control lies in the prob- 
ability that values surrounding drinking 
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and embedded in drinking patterns are 
primarily shaped by experiences in the 
family and in peer groups rather than by 
formal educational agencies (29, 42, 45). 
No problem is created for the society 
relying upon the educational model if it 
is homogeneous with reference to its 
drinking or abstinence habits. In the ab- 
sence of such homogeneity, educators 
are faced with discontinuity between the 
learning process in the schools and what 
goes on in primary groups outside. Ex- 
amples set by parents at home or pres- 
sures to conform in friendship groups 
easily cancel out the abstinence or moder- 
ation precepts of the school. 

Education for restraint in drinking 
might be directed to parents instead of 
youth, through agencies outside or periph- 
eral to the school. Yet prospects for 
this kind of enlightenment are not prom- 
ising. Family-life education generally 
considered has yet to prove its worth 
(13). Other programs, such as those pro- 
moted by state mental hygiene depart- 
ments or by local alcoholism committees, 
or by citizens’ committees as in Russia, 
are still largely untested by research or 
extensive empirical trial. In some places 
it has been shown that mental hygiene 
education can have effects opposite to 
those intended (9, 10). 

The means which can be made to work 
for alcohol education have not been well 
adapted to the ends sought. Pamphlets, 
charts, movies, and lectures which dwell 
upon the results of excessive drinking of- 
ten seem to run afoul of the ambivalence 
underlying popular reactions to alcohol. 
The arousal of fears, implied warnings, 
or threats as to what will happen if one 
drinks too much have been noted to pro- 
voke avoidance reactions towards further 
propaganda. There also seems to be an 
unwillingness of audiences to partic- 
ularize such propaganda. This is very apt 


475 


to be true if the educational materials are 
pointed to alcoholism as an end result of 
drinking. 

Research into the factors which ac- 
count for the long history of Jewish 
sobriety makes it fairly certain that the 
indoctrination of values is significant. It 
has not yet been settled what the values 
are, nor whether they are generalized or 
specific in nature. Furthermore there is a 
good possibility that such values may be 
functional only in a special context of on- 
going social control represented by the 
Jewish community (12, 44). Comparable 
research into drinking by Italian Ameri- 
cans and Italians concludes that valua- 
tion of wine as a food is an important part 
of their relative sobriety (30). Yet this 
scarcely seems to be a complete explana- 
tion, and even if it were, there are no in- 
vestigations to clarify the process by 
which such a value is inculcated or main- 
tained in the ethnic population. 

A final necessary comment on the edu- 
cational model of control is that in a 
mobile, culturally diversified society 
which changes rapidly it becomes diffi- 
cult to predict what pattern of values 
indoctrinated in children will best serve 
to adjust them as adults. To the extent 
that drinking is a response to situations, 
to adventitious groupings, and to stresses 
generated by role conflicts or social isola- 
tion, reliance upon a preconceived pat- 
tern of drinking values to control exces- 
sive use of alcohol may fail. Attention 
must be directed to the controls function- 
ing in the drinking situation. 


MODEL III 


The Costs of Intoxication and Drunkenness 
Can Be Reduced by Legal Regulation of 
the Kinds of Liquor Consumed, Its Pecu- 
niary Cost, Methods of Distribution, the 
Time and Place of Drinking, and Its Avail- 
ability to Consumers according to Age, 
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Sex, and Other Socio-economic Charac- 

teristics 

This model rests upon the conviction 
that the state or its agencies can deter- 
mine what amounts and what forms of 
drinking have costly consequences. In 
most comprehensive form the model de- 
fines drinking as a privilege which, if 
abused, can be withdrawn from the indi- 
vidual; corollary to this is withdrawal of 
privileges, such as that of driving an 
automobile, which are affected by drink- 
ing. Archetypes of this model are found 
in the history of Scandinavian countries 
—particularly Sweden, home of the 
Gothenberg and Bratt systems of liquor 
control. Examples also come from the 
temperance orders of medieval Germany, 
possibly including the apocryphal jus 
potandi, the drinking code of orders given 
to heavy drinking (41). 

Government regulation of alcohol con- 
sumption grew up historically largely 
from non-moral considerations. Among 
these were popular agitation that govern- 
ments make fermented beverages equally 
available to localities and demands that 
the quality of such drinks be insured 
against fraud. The willingness of popula- 
tions to accept taxes on alcohol produc- 
tion as a revenue measure has been an 
enticing path to regulation for financially 
hard-pressed governments (5). This last 
possibility has caused a persistent 
dilemma for governing officials who have 
to choose between raising money the 
“easy way” and at the same time taking 
steps to diminish heavy drinking which 
has the effect of decreasing revenue, The 
dilemma has been conspicuous in the his- 
tory of Russia, where, under the Tsar’s 
kabak system, and subsequently under 
the “farming out” system of vodka mon- 
opoly, the government abetted or encour- 
aged widespread drunkenness (11, 17). 
The dilemma still lives today in muted 


controversies over the respective merits 
of licensing versus monopoly and trust 
systems of alcohol distribution. 

Effective alcoholic beverage control 
may strike heavily at the economic values 
of producers and distributors even when 
it does not threaten drinking values of 
the population. If these elites are numer- 
ous and well organized, their resistance 
may well nullify efforts at regulation. A 
well-documented case in point is France, 
whose parliaments passed a series of reg- 
ulatory laws after the First and Second 
World Wars. Yet the great power of the 
wine industry there has prevented any- 
thing beyond token enforcement of the 
laws. The presence of approximately a 
third of the electorate who are either 
workers in the wine industry or their 
family members does much to explain 
this phenomenon (34). The so-called 
bouillers de cru, home distillers, who are 
entrenched in certain areas of France 
seem to openly defy regulation, protecting 
their traditional privileges largely through 
sheer power of numbers at the polls. 

In the latter part of the nineteenth cen- 
tury, in some countries pressures from 
temperance groups exerted a mounting 
influence on government regulation. The 
result has been that regulation more and 
more reflected a power conflict between 
temperance organizations and those of 
the liquor industry. Regulations formu- 
lated by legislative bodies have been the 
incorporation less of consistent policy 
and designed control than of com- 
promises, special concessions, exceptions, 
and arbitrary requirements, The atmos- 
phere of mutual distrust between the two 
power alignments, of which these have 
often been the products, is not conducive 
to enforcement. 

As other power elites, such as health, 
welfare, and law-enforcement people, re- 
searchers, and tax officials, become more 
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professionalized and articulate their 
values, regulatory laws can become more 
symmetrical. Administrative rule making 
also permits a more rational adaptation of 
means of control to ends. If the regula- 
tory model is to work efficiently, however, 
conflicting elites must be able to believe 
that their values can be realized or pre- 
served through regulation. Those persons 
and groups who have to bear the heaviest 
sacrifice of values must be able to find 
alternatives. 

The organization and jurisdiction of 
regulatory agencies present as yet un- 
solved problems of this control model. 
In large, heterogeneous societies like our 
own and perhaps that of Russia, a high 
level of uniformity in regulations coupled 
with centralized control over alcohol use 
carries a strong probability of resistance. 
On the other hand extreme decentraliza- 
tion of control and dependence upon 
purely local agencies invite connivance 
and circumvention of rules where they 
deviate from local drinking customs or 
run counter to interests of local power 
elites. 

Although this model is not designed to 
liquidate values associated with drinking 
or even drunkenness, it may nevertheless 
have this effect through regulations which 
significantly alter the form or pattern of 
drinking. In areas where public opinion 
does not support such regulations or the 
actions of the enforcing agencies, the re- 
sult often is simply to add extraneous 
behavior to the form of drinking without 
appreciably modifying it. Thus a rule 
specifying that children and youth may 
not enter a liquor establishment unless 
food is served there may do nothing more 
than cause proprietors to install a bare 
minimum of restaurant equipment. Re- 
quirements that wine and liquor can only 
be served with meals may simply have 
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the effect of adding the cost of a meal to 
the liquor bill. 

Where lawyers or legal-minded elites 
set the policies of regulatory agencies 
there may be little understanding of the 
functions and values of drinking groups 
and related institutions. Historical studies 
and research reports both have shown a 
significant relationship between drinking 
groups and the persistence of primary 
groups’ values (20, 29, p. 25 f.). Igno- 
rance or disregard of such facts easily 
vitiates regulation. In this country many 
states have regulations against extending 
credit in bars and taverns. Yet frequently 
the success of such a place depends upon 
personal ties between customers and bar- 
keepers. Hence many of the latter put 
drinks “on the tab” or “hold” personal 
checks as a means of giving credit. Not 
only does the regulation often fail in its 
purpose, but it also plays a part in many 
bad-check offenses. 

The chief means for implementing 
regulatory rules are suspensions and with- 
drawal of distributors’ licenses or, in the 
case of monopoly systems, manipulating 
the number of outlets and their hours of 
sale. Along with these are the withdrawal 
of ration cards or “buyer surveillance” 
(23), techniques aimed at errant indi- 
vidual drinkers. Behind all of these is the 
possibility of police action for persistent 
and flagrant violators. 

Distributors and retailers unquestion- 
ably can be hurt economically and made 
more receptive to rules by suspension or 
revocation of licenses. Furthermore, ex- 
periments in rural Finland have shown 
that placement of sales outlets does have 
some limited effects upon the kinds of 
alcoholic beverages consumed in certain 
population categories (21). No workable 
methods yet have been invented to con- 
trol the individual drinker or drinkers 
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who want to “beat the system.” If motiva- 
tion is strong enough such persons will 
find ways of circumyenting the regula- 
tions. Furthermore, controls focused 
upon the excessive drinker often incon- 
venience or alienate persons who comply 
with the form and meaning of the regula- 
tions. Even in Scandinavian countries, 
where a strong tradition of government 
paternalism prevails, ration cards and 
“buyer surveillance” have not been popu- 
lar (23). 

This underscores the importance of 
public opinion in securing cooperation 
necessary for regulatory control. The co- 
operation of local law-enforcement offi- 
cials is equally important. A broad area 
of responsibility for dealing with conse- 
quences of drinking must always remain 
with the local community because it must 
deal with disturbances of public order, 
offenses against the family, and juvenile 
offenses, which in varying degrees in- 
volve drinking and drunkenness. Legal 
procedures and coercive controls, such as 
fines and jail sentences, are poor methods 
for handling such cases because the con- 
sequences of punishment often are worse 
than the offense. 


MODEL IV 


The Costs of Intoxication and Drunkenness 

Can Be Reduced by Substitution of Func- 

tional Equivalents of Drinking 

This model has received most attention 
in England where it has been the subject 
of investigation under the heading of 
“moderating influences” and “counter at- 
tractions” (29). It has interested those 
who see excessive drinking as a symptom 
of some kind of “deprivation” of human 
beings due to defects or omissions in so- 
cial structures (2, 39). It carries the as- 
sumption that values satisfied through 
drinking or drunkenness can be fulfilled 


through other activities. It calls for an 
engineering-type reorganization of com- 
munity life so that time, money, and in- 
terests devoted to drinking will be 
redirected into sports, games, gardening, 
radio listening, motion picture, travel, 
and similar diversions. Improved housing 
to make family life more attractive and 
building of community centers also are 
envisioned as part of this model. 

In certain kinds of internally controlled 
or isolated community situations where 
boredom and apathy or social isolation 
have reached critical proportions, diver- 
sionary activities may very well decrease 
the extent of drunkenness. This has been 
observed in military encampments and 
isolated outposts (36). Comparable data 
are also at hand in the history of a mis- 
sionary system of control among Salish 
Indians of British Columbia where religi- 
ous pageantry organized by Catholic 
Oblates for a time, at least, successfully 
replaced whiskey feasts and decreased 
other forms of drunkenness (26). 

It is, of course, naive to expect to con- 
vert urban communities into analogues 
of military camps or missionary societies. 
Short of this the best that can be done is 
to introduce new programs, such as rec- 
reation, into situations where many other 
variables cannot be controlled, and to 
look for changes in the amount and forms 
of drinking. This is a crudely empirical 
procedure and can be very costly. Where 
heavy economic costs must be met, as in 
housing development, business and gov- 
eming elites will not easily support the 
programs. 

Despite these reservations this model 
may have usefulness in many situations 
which occur in contemporary societies. 
Here we think of logging camps, long- 
term construction projects in sparsely 
settled areas, technical research teams, 
and diplomatic corps in foreign countries, 
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as well as of military installations 
throughout the world. Wherever there 
are situations in which centripetal social 
integration operates, manipulation of so- 
cial participation may be significant in 
reducing drunkenness. 

This model has an appeal to the re- 
searcher because in the kinds of situa- 
tions which have been specified it may 
lend itself to rigorous testing. An impor- 
tant task in such research would be to 
ascertain whether in given cultural con- 
texts drinking is inescapably associated 
with attaining certain value satisfactions. 
The obverse of the question is whether 
drinking or drunkenness is symptomatic 
for societies in the same way that some 
psychiatrists hold it to be for individuals. 
This also merges into a query about the 
influence of values on the selection of nar- 
cotics, stimulants, and sedatives by so- 
cieties, similar to the problem of “symp- 
tom choice” in psychiatry. 


CONCLUSION 


As yet, no model of social control has 
been evolved which has been greatly 
effective for diminishing the costs of ex- 
cessive drinking. Research is complicated 
by the fact that the adoption of control 
programs and a decline in drunkenness 
both may be functions of changes in 
larger value systems. In general, those 
societies and groups which place a high 
value on sobriety and a low value on 
intoxication do not haye a need for exten- 
sive social control. This is subject, how- 
ever, to the qualification that en- 
ness among a small number of persons 
whose roles express basic values of the 
society or drunkenness at vulnerable 
junctures in an industrial system mag- 
nifies the need for control. Presumably 
the necessary controls are more easily 
established under such conditions. 
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Societies which place a high premium 
upon the pleasures of drink and which 
have the greatest need for control are in- 
clined to reject programs of control or to 
sabotage them if they are established. 
Members of these societies who do not 
share the drinking values or who perceive 
their high costs may be unable to make 
their voices heard in the arena of govern- 
ment or in community councils. If they 
do, they risk unpopularity and ostracism. 
France is an almost classic example of 
this situation. 

Large societies with mixtures of ethnic 
minorities, diverse locality, and occupa- 
tional groups make it unlikely that any 
one model will suffice to eliminate socially 
harmful drinking. The problem of choice 
of a model is complicated by the fact that 
drinking may be, in turn, a culture pat- 
tern, a symptom of psychic stress, a sym- 
bolic protest, or a form of collective 
behavior. Yet a technologically oriented 
society inexorably demands that drink- 
ing, whatever its form, not be permitted 
to disrupt crucial social integrations 
which cut across many groups. Formula- 
tion of these requirements in the areas of 
industry, communications, health, and 
family life probably can only be done by 
controlling elites “from above.” Achieve- 
ment of these minimum conformities in 
drinking behavior can best be imple- 
mented at the “grass roots” level in par- 
ticular groups where resources for control 
at the level of informal interaction can be 
tapped and brought into play (23). 

‘An example of the possibilities in such 
a process was the decision of English 
labor groups and associations in the nine- 
teenth century to remove their meetings 
from public houses. According to some 
writers (41), this was important among 
other influences bringing about a decline 
in drunkenness during this period. Re- 
turning to our present-day situation, there 
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is little hope that state officials or police 
can directly control such indigenous cul- 
tural growths as office parties at Christ- 
mastime, New Year celebrations, “martini 
luncheons,” “beer-bust” picnics, and gen- 
eral weekend and holiday drinking be- 
havior. It does seem possible, however, 
that employers’ groups, professional 
groups, unions, clubs, and civic associa- 
tions which are close to drinking phe- 
nomena can assume a larger share of 
responsibility for such control. 

The problem of establishing communi- 
cation between these groups and respon- 
sible control agencies is formidable, and 
it requires more than legal instrumenta- 
tion. When drinking takes place adventi- 
tiously or when it is a form of protest or 
alienation from society—as with much 
teenage drinking and with “bottle gangs” 
in Skid Row—control through the co- 
optation of groups is difficult if not impos- 
sible. It is here that direct regulation, 
unsatisfactory though it may be, must be 
applied. 

Control of any kind is a marginal influ- 
ence in social and cultural change—a con- 
sideration no less true of action to reduce 
the costs of intoxication and drunkenness, 
Control cannot create behavior de novo, 
but it can strengthen existing tendencies 
by articulating unspoken values and by 
organizing the unorganized dissidents in 
a population. Further, it can define pro- 
grams of action in a way to minimize re- 
sistance or gain the support of otherwise 
opposed or indifferent groups. Whether 
this can be done best at the local, re- 
gional, or national level is a question best 
left to research and open-minded experi- 
mentation. 

No effort has been made here to devise 
and discuss a model of control for the 
addictive drinker. Models suitable for 
limiting drunkenness in whole societies 
most assuredly will not apply to the alco- 


holic. The nature and ordering of values 
in these persons is such that they usually 
are unmoved or even made hostile by 
symbols of control which have an effect 
upon other drinkers. The extreme ten- 
sions under which they labor and their 
disturbed social interaction distort their 
value systems in complex ways which pre- 
clude the communication necessary for 
control. Such pathological drinkers pre- 
sumably can be made responsive only 
through specially invented therapeutic 
models of control. 
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PREVENTION CAN BE MORE THAN A WORD 


Selden D. Bacon, Ph.D. 


What is prevention, what are we doing 
about it, and what could we be doing? 
If I had only heard yesterday for the first 
time about the new American movement 
against alcoholism, my guess would be 
that almost nothing of a planned, disci- 
plined nature was being done about the 
prevention of alcoholism. The reason for 
such a guess would be this: movements 
concerned with health and behavioral 
problems don’t start off with prevention 
of the problem phenomena as a major 
goal. The typical progress of such a move- 
ment begins with recognition and label- 
ing of manifest symptoms, alleviation of 
the worst symptoms; moving to the attack 


on earlier stage symptoms, to study and 
experimentation with techniques of con- 
trol, to study of measurable causes; and 
then, if the problem continues to hurt 
people, on to preventive action. Planned, 
disciplined, significantly supported and 
activated work on the level of prevention 
tends to come late in the history of such a 
movement, 

There are various sorts of prevention. 
Furthermore, each of these preventions 
might be put in one of two categories: 
those whose emergence occurs largely as 
an unexpected by-product and those 
whose emergence is related to organized 
planning and activity. 


From Realizing the Potential in State Alcoholism Programs, Hartford, Conn.: Connecticut Com- 
mission on Alcoholism, 1959, pp. 5-18. Reprinted by permission of the author and Alcoholism 
Division, Connecticut Department of Mental Health. 


Prevention Can Be More than a Word 


PREVENTION THROUGH THERAPY: 
A BY-PRODUCT 


I would like to cite one example to 
illustrate, first, one of the various types of 
prevention, and second, that what is de- 
fined, long after the fact, as prevention 
may have been a secondary, tertiary or 
even non-existent motive of those activat- 
ing the process. 

There is a widespread belief, and it has 
at least some illustrative material to back 
it up, that alcoholism is a progressive and 
long-lasting condition, that once the alco- 
holic has passed the point of “loss of con- 
trol” he will continue as an alcoholic, get- 
ting progressively sicker, until he dies. 
Only if there is an interruption can the 
condition be halted. I do not say this 


TABLE 1 
morcs Since 1940 
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will stop the progression and eliminate 
the symptoms of an alcohol ingestion na- 
ture) has frequently and convincingly 
been shown. 

These therapeutic successes have not 
in and of themselves cut down the inci- 
dence of alcoholism, that is, the number 
or rate of new cases per year. This is true 
by definition. However, they have cut 
down the prevalence of alcoholism; that 
is, the total number of cases existing in 
any one year, in a most significant fash- 
ion; this is so if the belief in inevitable 
continuity until death is wholly, largely 
or even only partly true. 

For example, let us assume 1,000 cases 
of recovery or persistent arrest of the con- 
dition in 1940, with the following 9 years 
showing the vast increases generally re- 
ported, as in Table 1. 


ESTIMATED NUMBER OF YEARS OF NONALCOHOLISM IN RECOVERED ALCO- 


O O OOOO 


Date of 

Therapy No. of Cases 
1940 1,000 
1941 2,000 
1942 4,000 
1943 7,000 
1944 15,000 
1945 25,000 
1946 40,000 
1947 50,000 
1948 60,000 
1949 70,000 
1950 274,000 


Years of Re- Total Years of 
covery for Each Nonalcoholism 
X 10 10,000 
x 9 18,000 
x 8 32,000 
x 7 49,000 
ane 90,000 
x 5 125,000 
x 4 160,000 
x 3 150,000 
x 2 120,000 
ened 70,000 
824,000 


eee 


belief has been verified in disciplined 
fashion; it very definitely has not. I do say 
that this is a widespread belief, that there 
is illustrative case material which tends 
to reinforce it, and that its converse (i.e. 
that therapeutically oriented attempts 


With such figures, and they are not un- 
reasonable, we can say, quite accurately 
and legitimately (if the inevitable con- 
tinuity hypothesis is correct) that from 
1940 to 1950, if none of these cases died, 
824,000 years of alcoholism were prevent- 
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ed. If just these cases remain nonalcoholic 
and alive through 1959 and their life ex- 
pectancy prior to treatment was 1960 or 
beyond, then we will have added a fur- 
ther 2,740,000 years of prevention. And 
we still, by the direct effect of our ther- 
apy, will not have prevented the appear- 
ance of one new case. Lest anyone feel 
that these figures are an exaggeration, let 
me add that, if the underlying belief of 
inevitable continuation until death is 50 
per cent or more true, the figures are al- 
most certainly a gross understatement. 
This example demonstrates a type of pre- 
vention enormously significant for what 
may be termed the public health problem 
of alcoholism. It is, however, only one 
type of prevention and, paradoxical as it 
may sound, prevention (viewed in a dif- 
ferent light) did not operate in a single 
one of these cases; by definition they all 
became alcoholics, 


FOLLOW-UP 


The other aspect of this illustration to 
which I would draw attention is that the 
individuals and organizations active in 
the therapeutic process described above 
were little concerned with the idea of 
prevention. As a matter of fact, they aren’t 
too much interested in 1959. Follow-up 
studies are the bare, minimal essential by 
which one could find out if there was any 
persistence to the therapeutic interrup- 
tion. Without concrete statements of the 
nature of the condition at the time of pre- 
sentation, the nature of the interruption 
and the nature of comparable conditions 
at the time of follow-up, there is not even 
the possibility of follow-up. I know of 
only one organization dealing with a good 
number of cases over a period of 4 or 
more years that has followed up in any 
disciplined fashion even 30 percent of 


those cases from each of 4 or 5 years for 
as much as 4 or 5 years. 

However, even if the facts didn’t so 
obviously show this lack of interest, it 
would be fairly obvious from the state- 
ments and activities of the therapists, 
whether psychiatrists, clinics, A.A.’s as 
groups or as individuals, missions, or 
others. With the partial exception of A.A., 
all seem to view alcoholism much as an 
individual, time-bound, predominantly 
physiological illness. A.A. has both prac- 
tices and sayings indicating their belief 
that the condition is not time-bound. 
However, A.A. has a philosophy which 
makes any recordkeeping practically im- 
possible; nor would I for a moment sug- 
gest that they attempt to get into this 
field. To almost all the groups concerned 
alcoholism would seem to be a condition 
which is located inside an individual. 
Therapy would seem to be a process di- 
rected at that individual and for the most 
part it is, as far as the therapist is con- 
cerned, completed in less than 6 months, 
often in a much shorter time. Rarely are 
cases actively carried for longer periods, 
certainly less than 10 percent of the 
whole, and frequently the individual is to 
be labeled as a particularly dependent 
person who is substituting the therapist 
for his bottle. 

There are some exceptions to this. A.A. 
attempts to create an additional, new 
group life for the individual and also, and 
this is most important for the present con- 
sideration, attempts to find new individ- 
uals for the sake of others. They define 
those others as individuals but those 
others can be defined as a group. And this 
group is intended to last through time, 
longer than the therapy, longer even than 
the life of the individual. We know that 
this happens; it may well be an unintend- 
ed by-product. 


Prevention Can Be More than a Word 


GROUP THERAPY 


Group therapy will jump to the fore- 
front of some minds, but group therapy 
is in fact a misnomer. What is called 
group therapy is obviously individual 
therapy which is conducted in a group 
setting. The group is not expected to per- 
sist; its life is judged entirely in terms of 
the therapist’s convenience or the prog- 
ress of a given number of the members in 
other settings. Group therapy refers to a 
time-bound, individual-bound perception 
of alcoholism. 

Group work with the husbands and 
wives of alcoholics is an exception in a 
different direction. Often it starts as a 
reaction to the perception that alcoholism 
is partly a product of a relationship be- 
tween husband and wife. I say that such 
a therapeutic action often starts with such 
a perception; this often leads to the in- 
sight that the wife or husband is another 
individual with a different individual 
sickness, Then a second individual ther- 
apy pattern is commenced. Sometimes 
groups of husbands or wives or both are 
convened for therapeutic purposes; here 
again, it is individual therapy utilizing a 
group situation. 

I have extended my remarks on the 
individual-bound and time-bound philos- 
ophy of these therapies for alcoholics be- 
cause the subject is so pertinent for the 
major subject I wish to discuss. You 
might call it therapy for alcoholism in- 
stead of therapy for alcoholics. Being an 
optimist I call it prevention. It is another 
sort of prevention from that described 
earlier, Let me recapitulate on the first 
type: it affected prevalence, not inci- 
dence; it has probably been of tremen- 
dous importance quantitatively as a direct 
preventive; it was largely unplanned; it 
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has not been of great interest to thera- 
pists or therapy organizations as can be 
seen both in their failure even to check 
on its reality and in their philosophy of 
treatment which is to view the alcoholic 
as an isolated individual who will or will 
not be a successful case within a matter 
of months. 

Prevention of alcoholism can be great- 
ly helped, I believe, through the sort of 
prevention I have just described. In other 
words, all this prevention of prevalence 
may indirectly have an impact on inci- 
dence. If so, it is an untested and surely 
an unplanned impact. 


PLANNED PREVENTION 


I would like to turn to planned preven- 
tion of alcoholism. At first glance this 
might seem an impossible sort of goal in 
terms of any sort of realizable achieve- 
ment. If we don’t know the trend in an- 
nual incidence, how could we ever know 
whether it was decreasing or increasing, 
whether any efforts we were to make 
were having the desired effect, the oppo- 
site effect or any effect at all? I think the 
aspect of impossibility is perfectly reason- 
able. It is, however, only one aspect. AsI 
will point out later it rather clearly indi- 
cates two areas for realistic work toward 
the alcoholism prevention goal. 


SOME ETIOLOGICAL FACTORS 


There are other ways for working to- 
ward the prevention of alcoholism. I wish 
to speak of some ways which might be 
termed etiologic rather than epidemio- 
logic. Because we don’t have an adequate 
epidemiology, we can hardly expect our 
analysis of causes to be perfect. We do, 
however, have far more adequate percep- 
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tions of cause today than were available 
20 years ago. 

At our present level of knowledge and 
disciplined opinion, what are the chief 
causes of alcoholism? I will present my 
own list. The relevance of this list is to be 
found in the process of looking at areas of 
what are roughly termed cause, measur- 
ing them in terms of their extent, of their 
importance for the emergence of the con- 
dition, and of their susceptibility to 
change or reversal by organized, planned 
activity. I have selected five causes: (1) 
Alcohol itself, especially its pharmaco- 
logical properties as they affect the cen- 
tral nervous system. (2) The possibility of 
physiological differences in individuals 
making for greater or less susceptibility, 
(3) Psychological deviation, imbalance, or 
anomaly which, if not essential prior to 
the alcoholism, is almost to ex- 
plain its persistence. (4) The drinking cul- 
ture and its activation social 
mechanisms, (5) The culture and its acti- 
vation through social mechanisms as it 
relates to chronic drinking deviation, 
especially that deviation known as 
alcoholism. 


I am hypothesizing that these five, or 
at least four of them, are essential factors 
in the emergence of alcoholism in that if 
you knock one of them out or significant- 
ly modify its nature, action or strength, 
then you will knock out alcoholism or 
significantly modify its nature, action or 
strength. If our notions of cause are even 
generally in the right direction and if we 
can significantly attack one of those 
causes, then we will note impact on both 
prevalence and incidence even without 
much exact or society-wide epidemiologic 
knowledge. This very sort of effort, if it 
progresses even in the smallest way, will 
greatly add to our techniques for devel- 
oping a better epidemiology. 


ATTACKING THE CAUSES 


Atconot To evaluate and catego- 
rize the possibilities of preventive action 
for alcoholism which might stem from 
direct attack on one or more of the hy- 
pothesized areas of cause, we may readily 
start with that labeled number one—al- 
cohol. This attempt has been made on a 
very wide basis in our country. There 
have been several trials, each lasting for 
10 years or so. The trials failed. There can 
be no questioning of the proposition that 
in the absence of alcohol there can be no 
alcoholism. However, we do not live in 
an isolated logical abstraction. There are 
undoubtedly many reasons to explain the 
failure of Prohibition to eliminate alco- 
holism. For purposes of this presentation 
many of them are irrelevant. I would 


draw your attention, however, to the fol- 


lowing. Alcohol as a beverage has many 
physiological, psychological and socio- 
logical functions other than those related 
to or causative of alcoholism. It would 
seem rather obvious that alcoholism only 
follows upon the use of alcohol in a small, 
small minority of cases. As a target of 
attack this area of cause is, in view of the 
many other functions of alcohol, an un- 
economical target. When one attacks this 
target, one immediately takes on a wide 
variety of other targets that are not only 
irrelevant to alcoholism but also have 
values and organizations which will resist. 

CaL FACTORS The phys- 
iological target, if it exists, and to the 
extent that it may be crucial for the emer- 
gence of the condition, is a most econom- 
ical target. But it is a tremendous gamble. 
Even if ever discovered it may not be 
crucial in 30 or 60 or 90 percent of the 
cases. I firmly believe that action for pre- 
vention should proceed along these lines. 


Prevention Can Be More than a Word 


The type of action will be laboratory re- 
search followed by testing along lines to 
be developed by an emerging epidemi- 
ology. We can all hope for progress and 
support the work of those in this line of 
prevention. 

PsycuovocicaL racrons The psy- 
chological target is that which has re- 
ceived the greatest amount of verbal 
attention in recent years. I am referring 
to etiological orientation. Alcoholism is 
discussed and dealt with primarily in 
terms of psychological imbalances or de- 
viations and of concrete manifestations of 
individual drinking behaviors. This orien- 
tation has moved out from research and 
therapeutic circles to dominate discussion 
and presentation in the world of mass 
media. The more sophisticated ap- 
proaches, such as those of most clinics and 
of A.A., heavily emphasize the impor- 
tance of the general psychological factors, 
viewing the concrete behavioral devia- 
tions as signs of or results of this individ- 
ual psychological imbalance or anomaly. 
This orientation perceives alcoholism as 
arising from and as existing within an 
individual. 

Unfortunately, for purposes of attack 
of a preventive nature on alcoholism 
(and this is to be contrasted with attack 
of a therapeutic nature on one alcoholic) 
this area is at least as broadly pervasive 
as was the first, that of alcohol itself. No 
single psychological mechanism, process 
or pathology has been found unique to 
alcoholism. Every such pathology assert- 
ed to be of key significance for alcoholism 
is found widely in nonalcoholics, both 
among nonalcoholic drinkers and among 
teetotallers. 

To attack mental ill health in order to 
Prevent alcoholism is, to the extent that 
alcoholism stems from mental ill health, a 
logical step. It becomes even more logical 
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if, in addition, some mental ill health 
stems from alcoholism. Furthermore, dis- 
tinguishing this area of cause from that of 
alcohol itself, practically everyone will 
agree that attacking mental ill health is in 
itself a good thing. I think it must be per- 
fectly clear to all, however, that this 
would be an attack on an area vastly 
greater than that of alcoholism, and on an 
area whose own causes are as diffuse and 
ill defined, if not more so, than those of 
alcoholism itself. This is not an economi- 
cal area for those specializing in alcohol- 
ism to take as a major target for specific 
attack, It is a closely related area. How- 


is in some ways analagous to preventive 
work concerned with mental health. Un- 
less changes occur, alcoholism will pre- 
sumably continue. Certainly preventive 
work on alcoholism will aid preventive 
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work in the field of social and cultural 
disorganization related to the use of alco- 
hol. Cooperation, perhaps integration, 
with any working on those problems 
would probably be a wise step. 


THE TARGET OF CHOICE 


Cultural Attitudes toward Alcoholism 


And so we come to the fifth area, the 
one I believe to be the target of choice: 
That part of the culture and its social 
activation which relates to chronic devia- 
tions from the drinking culture, especially 
the deviations called alcoholism. The 
phenomena referred to are those be- 
haviors and expressed attitudes both of 
individuals and groups which repeatedly 
occur in patterned fashion as responses to 
what is called alcoholism. In addition, for 
purposes of more extensive and more 
intensive understanding, one should con- 
sider repeated, patterned responses in 
the society to other deviations and irrita- 
tions which are in any way similar to 
alcoholism, This will allow us to see the 
cultural items and social mechanisms 
which are available but which are not 
recognized or at least are not used in this 
particular situation. 

I will not attempt more than a brief, 
oversimplified and, for purposes of ex- 
Position, perhaps exaggerated recapitu- 
lation of these phenomena. The most 
obvious response is perhaps that of avoid- 
ance, both an intellectual and a physical 
avoidance. Individuals, families, unions, 
business management, insurance com- 
panies, the military, the healing and 
health professions, and on and on have 
been avoiding perception of the problem. 
Much of this is passive avoidance; some 
of it is active avoidance. By “active” I 
mean that positive steps requiring money, 
time, energy and personnel are utilized to 
block recognition or action. 


A second phenomenon occurs 
recognition of the fact of chronic irritat- 
ing deviation directly related to alcohol 
usage in an individual can no longer be 
avoided. This phenomenon is the use of 
mislabeling. It may be conscious or un- 
conscious, based upon ingenuity or igno- 
rance. The label may be the common cold, 
“nerves,” emotional instability, sowing 
wild oats, grief, accident or kidney dis- 
ease. The label may be applied on a death 
certificate, in a disciplinary hearing, in a 
cocktail conversation or by an alcoholic — 
himself in utilizing some alibi which he 
all too shrewdly perceives will be accept- 
ed by many in the society. 

A third phenomenon, one which also. 
appears after recognition can no longer 
be avoided, but which accepts the idea 
that deviant consumption of alcohol is an 
important factor in the situation, is to fall 
back on archaic and useless responses 
such as cursing, ridiculing, beating, hid- 
ing, covering with maudlin sympathy, 
arguing with, lecturing at, pleading with, 

ing, fining, imprisoning, ostracizing, 
shaming, and putting into operation all 
the quack-therapy activities temporarily 
available in the society. 

This is enough to indicate what is 
meant by repeated and patterned re- 
sponses to the occurrence of chronic pain- 
ful deviation related to consumption 
alcohol in a given individual. If going to 
alcoholism clinics, to physicians active 
and able in this field, and to A.A. is a 
more satisfactory response, then it is very 
doubtful if as much as 10 percent of the 
estimated number of alcoholics has 
shown this response in the last 20 years, 
doubtful that 1 per cent show it any one 
year, 


INFLUENCE OF ATTITUDES ON THERAPY 


I would first like to indicate the impact 
of the typical responses and typical atti- 
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tudes on the therapeutic process. A study 
by Trice* on acceptance and rejection of 
A.A. is directly relevant to this subject. 
Mr. A and Mr. B, both alcoholics, come 
to the alcoholism clinic or to a physician 
or to an A.A. group. Let us state that they 
each have made four visits during a pe- 
riod of 10 days. Each has a wife, each has 
a close friend, each has a relationship 
with another individual who is a super- 
visor or close associate on the job. These 
three people are emotionally and behav- 
iorally significant others. This, of course, 
puts them in a remarkably different spot 
than that occupied by the therapist who 
is not only a stranger but a threatening 
stranger, one who is going to steal from 
the alcoholic his great satisfaction in life 
and who is going to analyze him as if he 
were a bug on a pin and who is going to 
try to ram some esoteric philosophy, per- 
haps called religion or psychiatry or an 
adjusted life, down his gullet. 

If Mrs. A and A’s buddy and A’s 
workaday associate or boss all agree that 
the clinic or A.A. group or that a doctor 
or an individual A.A. are no good, hypo- 
critical, stuffed-shirt meddlers who can’t 
do Mr. A any good and if they further 
indicate that Mr. A is a weakling, a sissy 
and no friend of theirs if he continues 
visiting these people, there is a very good 
chance that Mr. A will not be a good bet 
for recovery through the clinic, the 
physician or the A.A. approach. Let me 
postulate that Mr. B is psychologically, 
socially, physically and drinking experi- 
ence-wise as identical with Mr. A as 
possible, but that Mrs. B, B’s buddy and 
B’s business associate or supervisor think 
that his new therapeutic venture is just 
about the smartest thing he ever did, that 
it is pretty sure to work and that he has 


3 Trice, H. M. A study of the process of af- 
liation with Alcoholics Anonymous. Quart. J. 
Stud. Alc. 18: 39-54, 1957. 


489 


gained new and significant respect from 
them because of this action. Then I think 
there is a very good chance for Mr. B's 


recovery. 

This example relates to the social mech- 
anism as it directly affects the individual 
alcoholic after he has been recognized as 
a chronic problem drinker. Now let us 
turn to the cultural setting and the social 
mechanisms on a less direct level. From 
this level we may get insight into the fac- 
tors lying behind and supporting the posi- 
tions of the two sets of wife, buddy, busi- 
ness associate and the accepting target of 
their actions. Mr. A’s church, the drug- 
gist or old gentleman down the street or 
popular columnist or even doctor who 
serves as Mr. A's fountainhead of health 
knowledge, Mr. A’s dear old mother and 
Mr. A’s one-time social drinking cronies 
implicitly or explicitly agreed that a 
drunk was a weak-willed or weak-witted 
excuse for a human being or was inevit- 
ably a particularly nasty type or was 
someone who “inherited bad blood and 
that was that” or who was a strong-willed 
sinner. Or they may have quite clearly 
expressed the belief that a great many 
men were “that way” and it wasn’t par- 
ticularly surprising and only nosy-Parkers 
and cops bothered about it anyway: Why 
shouldn’t a man get plastered and throw 
his weight around a bit every once ina 
while? ; 

These are common responses in our so- 
ciety. They reflect social values and they 
reflect perceptions of cause and effect in 
human behavior which are directly in 
conflict with current therapies for achiev- 
ing recovery from alcoholism. These gen- 
eral responses can be strongly backed up 
by incidents and by the reporting of inci- 
dents which are interpreted in ways har- 
monious with the theory or value. They 
can be further reinforced by the absence 
of counter-values, counter-explanations 
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and counter-incidents, especially when 
such counter-views are present and are 
active and are recognized in closely re- 
lated problems. However, when there are 
doctors and nurses and clinics and when 
there are chronic cases who have gotten 
well through their advice and service and 
when industry, unions, management, and 
the armed forces and the church effec- 
tively spread these counter-values, ex- 
planations and their success, when the 
druggists and popular cartoonists and 
columnists and movie stars express these 
counter-views, then the power of the atti- 
tudes and behaviors which block accept- 
ance of therapy are reduced. 

I am emphasizing by indirection a defi- 
nition of alcoholism which goes beyond 
the usual orientation suggested, if not, in- 
deed, explicitly posed by usual psychi- 
atric explanations. I am saying that alco- 
holism, at least its persistence through 
time, is a product of social interaction. 
This does not deny, nor is it incompatible 
with, descriptions of alcoholism given in 
terms of individual psychic or emotional 
process. However, I will go out on a limb 
and state that I believe in 90 percent of 
what is called alcoholism that without the 
social interaction favorable to its origina- 
tion and persistence, alcoholism will not 
occur, or, if it should start, will be easily 
stopped. I will pick out another limb and 
state that social interaction and cultural 
settings with only the most minor and 
fleeting psychic maladjustments are the 
major factor in perhaps 25 percent of all 
those conditions commonly called alco- 
holism. Let me add that in this case, I 
would fully expect larger psychic prob- 
lems to emerge later in many instances, 
but not all. 

This means that only when the cultural 
values and social interaction patterns are 
favorable, will individual therapy direct- 


ed towards psychological problems be fre- 
quently effective. As a precondition, 
alcohol consumption by the affected indi- 
vidual must cease. 


CULTURAL ATTITUDES AND PREVENTION 


Just as mental health in general lies 
behind the psychic healths relevant to 
alcoholism, so do the cultural and social 
mechanisms related to use of alcohol lie 
behind the cultural and social mecha- 
nisms related to chronic deviation from 
drinking. Preventive work in the field of 
alcoholism will necessarily approach both 
these fields. But the economical target 
for the specialist in alcoholism will rest 
in the areas of immediate and directly 
related phenomena. In relation to ther- 
apy, this may be equally divided between 
attack on the psychic causes and attack 
on the social interaction and cultural 
causes. In relation to prevention, how- 
ever, cultural and social factors will be 
the significant point of attack. 

I am proposing that this can occur as 
an unconscious by-product and that it 
also can be rationally planned, organized 
and activated. It is my belief that insofar 
as it is presently occurring, this sort of 
process is largely unplanned or, when 
recognized as an important function, is so 
recognized on a verbal level, is given little 
in the way of time, money, personnel, 
organized effort, or measurement of effec- 
tiveness. Whether in service or research, 
to put it conversely, the lion’s share of 
those resources goes to individual ther- 
apy. It is commonly stated by social 
workers, by physicians and by A.A. mem- 
bers, that a crucial factor in therapy is 
“the readiness” of the alcoholic candi- 
date; they define readiness as a state of 
affairs internal to the candidate. I am pro- 
posing that “readiness” is only in part 


Prevention Can Be More than a Word 


internal to the individual, that it is almost 
always, perhaps always, a function of so- 
cial interaction and cultural values. 

Three different methods of meeting the 
problems of deviation from cultural 
values and social interaction patterns 
have been attempted. One of these is to 
change the individual so that he can re- 
join the preferred cultural and social set- 
ting. This could be attempted through 
intensive psychotherapy. 

A second way is to add an additional 
group existence with pertinent cultural 
values and social interactions to the indi- 
vidual's store of memberships. This can 
be attempted through Alcoholics Anony- 
mous. Again, the individual's past cul- 
tural values and systems of interaction 
must be fairly compatible with the de- 
mands and philosophy of the additional 
group and so must be his other current 
activities and memberships because, per- 
tinent as the new group may be, it is only 
an addition to the past and present, not 
a substitute for them. 

A third mode of attempt, one being 
experimented with in some of the half- 
way houses, is the development of a new 
form of association which will not be just 
an addition but will cover the larger part 
of the individual's life. As Rubington* has 
pointed out, this new form must be re- 
lated in many significant ways to the 
socially constructive and rewarding ways 
of the older life (with alcohol taken out) 
or it is unlikely to succeed. 


MODIFYING CULTURAL ATTITUDES 


There is, however, a fourth way or set 
of ways to meet these problems of social 
value and social interaction. It is the 


*Rubington, E. The chronic drunkenness of- 
fender, Ann, Amer. Acad. Polit. Soc. Sci. 315: 
65-72, 1958, 
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mode of attack I am proposing. It is the 
modification of selected areas of value 
and social action in selected segments of 
the existing community; it is the attack 
upon those typical patterned and repeti- 
tive reactions of nonalcoholics to the facts 
of alcoholism. This mode of attack, like 
the previous three, will aim directly at 
more effective therapy but will in addi- 
tion aim at prevention. 

We have heard a good deal about de- 
socialization in the development of indi- 
vidual alcoholics and a good deal about 
resocialization in individual therapy. I 
am suggesting that we have been ex- 
plaining both processes and attacking 
both processes almost entirely in terms 
of one aspect of or one party to this 
interactional phenomenon; that for pur- 
poses of therapy this has frequently 
been ineffective; and that for purposes 
of prevention it has been close to ir- 
relevant. 

Only very briefly will I suggest the 
structuring of rational, organized action 
requisite for such a goal. I am not un- 
mindful of the difficulties to be faced by 
any group which attempts to move in 
the proposed direction. Many such 
groups evaluate themselves and request 
the public to evaluate them in terms of 
numbers of alcoholics who are helped. 
Many social workers have turned them- 
selves into individual therapists and have 
gained real gratification in this work. 
Alcoholics, their families and friends 
want help for the individual who bothers 
them; they may well object to time, en- 
ergy, money, and personnel being with- 
drawn from helping alcoholics to be 
used in attacking alcoholism. They too 
would like to visualize alcoholism as be- 
ing something inside abstracted in- 
dividuals. 

Let no one interpret my remarks as 
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suggesting that therapeutic efforts should 
be given up or that therapeutic efforts 
with individuals have no preventive 
value. I consider that approach to be es- 
sential. I also believe, however, that if 80 
percent or more of an alcoholism serv- 
ice’s efforts are directed towards this 
individual therapeutic goal, it is an un- 
balanced and inadequate type of pro- 
gram. 

Furthermore, the broadcasting of 
speeches and pamphlets, the holding of 
occasional conferences for unspecified 
audiences or for unspecified purposes, 
the repeated announcement of slogans or 
appeals for general sympathy do not form 
in my estimation a rational program for 
the modification of attitudes and behav- 
iors. They are a start in that direction, 
perhaps a necessary start. They are quite 
crude, however, and may have unfortu- 
nate results. For example, the simple 
statement that hospitals should open their 
doors to alcoholics and the achievement 
of that simple goal—without analysis of 
the quite realistic factors which caused 
the original door closing and without 
careful preparation which will allow dif- 
ferent results from those of the past—is 
likely to increase not decrease unfavor- 
able attitudes and behaviors. 


METHODS OF ATTACK 


Attack along these lines will call for 
expert description and analysis of the 
existing values and patterns of action re- 
lated to the facts of chronic drinking 
deviators. There will then be assessment 
of the more and less significant of these 
values and patterns as they block thera- 
peutic processes or block recognition of 
the facts. There will be assessment also of 
the probable susceptibility of these nega- 
tively significant attitudes and behaviors 
to planned modifying action. There will 


then be description of the attempted 
modifying action itself, followed by 
measurement at timed intervals to record 
such changes as may have occurred in the 
phenomena which were attacked. It 
might prove efficient to have a total com- 
munity attack on all the undesirable 
values and behaviors, but this would be 
a very difficult approach to utilize in any 
undisciplined, measurable fashion in this 
problem in the setting of large and com- 
plex communities, In any event, a more 
limited attack on specified goals is clear- 
ly available and, if successful, makes a 
later attempt at total approach all the 
more likely to be useful. 

I take it for granted that those orga- 
nizing such work will recognize that in 
relation to the various values and be- 
havior patterns which block recognition 
of cases and block effective therapy, there 
are different categories of alcoholics, dif- 
ferent strata of people in the community, 
and different classes of individuals in 
each stratum, 


EFFECTS OF ACTION 


Any modification of these negative 
values and practices will not only result 
in more effective therapy for a given alco- 
holic, but will also make possible recogni- 
tion and therapy for alcoholism generally. 
This is one reason why this target is more 
economical for prevention than the target 
of rehabilitating individual alcoholics. 
Another reason for choosing this target is 
that it will help to cut down incidence as 
well as prevalence. This is because atti- 
tudes and actions, such as avoidance, mis- 
labeling and the use of archaic, ineffec- 
tive reactions to alcoholism, not only 
serve to protect and reinforce the already 
developed case, they also bring cases into 
being. Attitudes and practices towards 
drinking deviations do not function solely 
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after alcoholism or chronicity of devia- 
tion has been established. They go into 
operation when the deviation occurs, 
whether it be an isolated instance, a first 
instance, or the 21st instance in a series. 
To change the nonalcoholic side of the 
interaction which results in alcoholism 
will be in many, I happen to believe the 
majority, of cases as effective as dealing 
with the other side of that interaction. 

Furthermore, limiting the attack on 
attitudes and practices to those which 
concern responses to deviation will in- 
crease the motivation to accept the pro- 
posed changes and there will be compar- 
atively little antagonism toward such 
changes. The opposite may well be the 
case if changes are directed toward alco- 
hol, toward all drinking customs or to- 
ward all the targets involved in the area 
of mental health. In these instances the 
targets are so broad that specific motiva- 
tion is hard to oragnize and many, many 
toes will necessarily be stepped on, result- 
ing in organized antagonism. 


SUMMARY 


Finally, let me return to the proposi- 
tion that there are many types of preven- 
tion and perhaps many ways of achieving 
each. I am selecting one type and delib- 
erately arguing that it is more needed 
than the others. I am deliberately chal- 
lenging those present on two fronts: first, 
there isn’t much real interest in preven- 
tion anyway and second, what interest 
does exist is of a narrow, individualistic 
nature which can at best affect preva- 
lence alone and probably prevalence in 
One or two types of alcoholism only. 
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In attempting to challenge, I may have 
overstated the case for one mode of pre- 
vention and thus belittled the other 
modes, To avoid this belittling, may I 
conclude by stating that the epidemio- 
logical approach is in my estimation an 
essential for eventual increasing control 
and prevention, that attack on the prob- 
lematic role of physiological susceptibil- 
ity must not be dropped, that work on 
psychological processes and alcohol and 
on cultural and social processes related to 
drinking is necessary for eventual success. 
Individual therapy has, albeit in un- 
planned fashion, already contributed to 
the very possibility of these other attacks 
and it will continue to be an essential for 
the continuation of these other attacks. 
The role, for example, of Alcoholics 
Anonymous in making possible the even- 
tual development of prevention can hard- 
ly be overestimated, although as you are 
all aware, this was not and is not its pur- 
pose and is probably hardly recognized 
by the membership as a significant fact. 

So, although I will defend the thesis 
that the outstanding direction for achiev- 
ing future potential lies in modification 
of the negative attitudes and practices of 
the relevant nonalcoholic public, I will 
also plead for preventive activity of all 
sorts, planned or unplanned, organized 
by laymen or by specialists, directed to- 
ward long range and general or toward 
short range and specific goals. The future 
potential of our field, however, is above 
all to be expressed not in terms of indi- 
vidual therapy but in terms of social pre- 
vention. 
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ALCOHOLISM AND COMMUNITY 
CARETAKERS: PROGRAMS AND POLICIES*® 


Thomas F. A. Plaut, Ph.D., M.P.H. 


Persons with alcoholism and other prob- 
lem drinkers constitutes a significant pro- 
portion of the clientele of most commu- 
nity helping agencies. However, usually 
such agencies prefer not to deal with 
these patients and few have given any 
particular attention to them. In recent 
years health and social welfare agencies 
have begun to develop new approaches 
and special programs in providing care 
and treatment for problem drinkers. 
The magnitude of alcoholism and 
other types of problem drinking vir- 
tually precludes the establishment of a 
special network of services for this cate- 


° This is a revision of a paper presented at a 
conference, “Treatment Methods and Milieus 
in Social Work with Alcoholics,” sponsored by 
the Social Welfare Extension, University of 
California (Berkeley), in cooperation with the 
Institute for the Study of Human Problems, 
Stanford University, at San Francisco, Decem- 
ber 3, 1965. 

I am deeply grateful to Sidney Cahn (Stan- 
ford University) and Thomas Scheff (Uni- 
versity of California — Santa Barbara) for their 
careful and critical review of this paper. 

* At the Federal level there has been greatly 
increased interest and activity. Several bills have 
been introduced to establish alcoholism pro- 
grams; an Intra~-Departmental Committee on 
Alcoholism has been meeting regularly in the 
Department of Health, Education and Wel- 
fare; President Johnson specifically referred to 
alcoholism in his 1966 Health Message; and a 
center on Alcoholism is being established by 
the National Institute of Mental Health. 


Reprinted by permission of the author. 


gory of patients. The burden of provid- 
ing care necessarily then falls on the 
general community agencies. The chal- 
lenge is to overcome the continuing 
neglect by the bulk of these general 
caregivers and to develop adequate ser- 
vices at the community level. 


Impact of Problem Drinkers on General 
Helping Agencies 


Large numbers of problem drinkers are 
in contact with various helping agencies. 
While these persons often are even iden- 
tified as problem drinkers, in many in- 
stances they receive little or no treatment 
for their drinking problems. 

The impact of problem drinkers om 
major American care-giving agencies is 
illustrated by the following statistics. In 
1963 over 70,000 men were admitted for 
the first time to the nearly 300 state men- 
tal hospitals in the U.S. Twenty-two per- 
cent (15,957) of these patients were 
given an alcoholic diagnosis.? Among 
women patients the proportion with alco- 
holic diagnoses was far lower—only 5.6%. 
Because problem drinkers generally have 

* Patients in Mental Institutions, 1963: Part 
II—State and County Mental Hospitals, US. 
Department of Health, Education and Wel- 
fare. National Clearinghouse for Mental Health 


Information, Public Health Service Publication 
No. 1222, Washington, D.C., 1964, p. 21. 
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a short duration of stay in mental hospi- 
tals (in California averaging less than 
two months), the proportion of resident 
patients with an alcoholic diagnosis is far 
lower—generally under 6% of all patients. 

In nine states alcoholic disorders lead 
all other diagnoses in mental hospital ad- 
missions. The majority of these patients 
are not psychotic, and in many states 
most are admitted on a voluntary rather 
than a committed basis. Most still have 
some ties to their families, and the ma- 
jority are upper-lower class or lower- 
middle class. 

The number of psychiatric wards in 
general hospitals is rapidly increasing, 
and currently more patients are admitted 
annually to these wards than to the state 
mental hospitals. The proportion of the 
patients who are alcoholic is virtually 
identical to the figure for mental hospi- 
tals. In 1963, 23% of the men and 5.9% of 
the women admitted to the community- 
based psychiatric facilities were diag- 
nosed as alcoholic.’ In these facilities too, 
the duration of stay for the alcoholic pa- 
tients is short—often lasting for only a few 
days, ie. until the “detoxification” is 
completed. 

Over 500,000 adult patients are seen 
each year in general psychiatric clinics.* 
While the proportion of these patients 
diagnosed as alcoholics is very small, only 
3% to 4%, the total number is between 
15,000 and 20,000.° The total number of 
patients seen annually by the approxi- 


* Ibid., Part I11—Private Mental Hospitals and 
Generel Hospitals with Psychiatric Facilities, p. 


„a Rosen, B. M., Bahn, A. K., and Kramer, M. 
Demographic and Diagnostic Characteristics of 
Psychiatrie Clinic Outpatients in the U.S.A., 
1961.” American Journal of Orthopsychiatry, 
34: 455-465, 1964. 

*Bahn, A. K., “Outpatient Psychiatric Clinic 
Services to Alcoholics, 1959.” Quarterly Journal 
of Studies on Alcohol. 24: 213, June, 1963. 
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mately 135 specialized alcoholism clinics 
probably also is under 20,000. 

The impact of problem drinkers on the 
medical-surgical wards of general hospi- 
tals is illustrated by the following study.’ 
The extent of drinking problems among 
one hundred consecutive male admissions 
to a general hospital was determined. No 
preselection was made in terms of the 
diagnosis of the patient, and the hospital 
did not have a psychiatric service. The 
admitting physicians identified twelve of 
the one hundred men as problem drink- 
ers, and seventeen additional cases of 
“probable alcoholism” were uncovered by 
the researcher, making a total of 29%. 
Case-finding of problem drinkers in this 
population is, then, relatively easy. 

The relation between economic de- 
pendency and drinking problems has 
been much discussed. However, only a 
few studies have been made of the inci- 
dence of drinking problems in welfare 
case-loads, and there is little information 
on the causal relation between the prob- 
lem drinking and dependency. 


The Federal Welfare Administration reports 
that alcoholism was found in 14% of closed 
AF.D.C, cases.’ In 1964 the Westchester 
(New York) Department of Public Welfare 
undertook a study of the frequency of vari- 
ous social and health problems in public 
assistance case-loads, Alcohol problems were 
found in 26% of the households. However, 
“emotional instability” was reported for 75% 
of the households, marital problems in 69%, 
children out of wedlock in 27%, and chronic 
health problems in 40%.* The Wyoming De- 


* Pearson, W. S., “The Hidden Alcoholic in 
the General Hospital: A Study of ‘Hidden’ Al- 
coholism in White Male Patients Admitted for 
Unrelated Complaints.” North Carolina Medical 
Journal, 23: 6-10, 1962. 

1 Unpublished study of the American Public 
Welfare Association. 

$ Monthly Report Bulletin, County of West- 
chester, Department of Public Welfare, Vol. 4, 
No. 10, October, 1964. 
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partment of Public Welfare reported the 
proportion of cases in different categories 
where alcohol was a “factor contributing to 
need”; in O.A.A. 6% were so designated, in 
A.D.C. the figure was 11.5%, and in General 
Welfare 25% of the cases.’ The Massachu- 
setts Department of Public Welfare report- 
ed that 14% of 2,359 cases requesting dis- 
ability assistance were suspected of having 
a drinking problem.'? The Edmonton (Al- 
berta) welfare agency examined its various 
case-loads and found the occurrence of se- 
vere drinking problems ranged from 10% to 
17%." 


Welfare agencies, in addition to having 
different policies about acceptance of 
clients, also vary in what they label as a 
“drinking problem.” Variations in this 
“labelling” process result, at least in part, 
from differences in the attitudes about 
drinking on the part of the staffs. While 
the relationship between drinking prob- 
lems and the onset and persistence of the 
dependency is not demonstrated by these 
studies, it is clear that problem drinkers 
frequently are found in welfare families. 

Many arrests involve alcohol-related 
offenses. The impact of problem drink- 
ing on the American police-legal system 
is graphically illustrated by the following 
figures. In 1963, out of 4,438,000 arrests 
in the U.S. for all offenses, over 1,515,000 
were for public drunkenness (34%). In 
addition, there were 218,000 arrests for 
driving while intoxicated. Another 490,- 
000 individuals were charged with disor- 
derly conduct—which some communities 
use in lieu of the public drunkenness 
charge. Thus approximately 40% of all ar- 

* Public Assistance Cases Where Alcohol is a 
Factor Contributing to Need, 1965, Wyoming 
State Department of Public Welfare, Cheyenne, 
Wyoming. 

*Massachusetts Mental Health Planning Pro- 
ject Report, Massachusetts Department of Men- 
tal Health, 1965. 

“ Wass, D. K., “Public Welfare and the Drink- 
ing Problem,” Progress, The Alcoholism Foun- 


dation of Alberta, Vol. VI, No. 4, pp. 64-68, 
June, 1964, 


rests are for being drunk in a public place 
or being drunk while driving.** A word of 
caution must be added here. Many per- 
sons arrested for public drunkenness are 
no more intoxicated than countless other 
individuals who escape arrest because 
they are not as exposed and “vulnerable” 
to police detection as “Skid Row” men. 
The public is more likely to insist on po- 
lice removing the unshaven, toothless, 
poorly clothed man than an equally 
drunk visiting businessman! 

Low Priority of Assistance to Problem 

Drinkers in American ‘Helping’ Agencies 

In view of the large numbers of prob- 
lem drinkers in the U.S.A., and the extent 
to which these people are among the 
clientele of virtually all helping agencies, 
it is rather striking how little focus there 
has been on this area by the major profes- 
sional associations. Psychiatric, medical, 
social service, or public welfare agencies 
generally also have not taken the respon- 
sibility for ensuring appropriate attention 
to these patients. For example, despite 
substantial improvement in recent years, 
medical care for the acute effects of ex- 
cessive drinking still leaves much to be 
desired. The fact that a man’s condition 
is due to the intake of large amounts of 
alcohol has a great impact on how he is 
handled by hospitals—or by physicians in 
private practice. One of the factors influ- 
encing the medical care is the appearance 
and “stance” of patients as they present 
themselves to the physician.” 

However, the neglect of the behavioral 
aspects, ie. the drinking problem itself, 

* Crime in the United States—Uniform Crime 
Reports—1963. Federal Bureau of Investigation, 
ao Department of Justice, Washington, D.C., 

“Wolf, I. Chafetz, M. E., Blane, H. T., and 
Hill, M. J., “Social Factors in the Diagnosis of 
Alcoholism: IL. Attitudes of Physicians,” Quar- 


terly Journal of Studies on Alcohol, Vol. 26, No- 
1, March, 1965. 
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is even more striking. Few physicians are 
interested in or feel qualified to help a 
patient overcome his drinking problem. 
The same can be said of psychiatrists, 
who generally believe that problem drink- 
ers cannot be helped by the same meth- 
ods used for other psychiatric patients. 
Problem drinkers constitute only a small 
fraction of total case loads in psychiatric 
clinics. While few clinics have explicit 
policies excluding problem drinkers, gen- 
erally the staff feel unable to help these 
patients, and as a result, most alcoholic 
patients get “screened out.” Other com- 
munity agencies, often aware of the lack 
of interest in psychiatric clinics, do not 
make referrals. Most mental hospitals are 
ambivalent in their attitude towards the 
many problem drinkers admitted to their 
wards, The short duration of stay and fre- 
quent absence of any real treatment for 
these patients are indicative of this atti- 
tude. 

Let us compare the reaction of mental 
hospital staff to three patients: The first 
is a schizophrenic man admitted to the 
hospital for the third time in a two-year 
period. The staff will be concerned about 
him, will wonder how the treatment 
could be improved this time. Second is a 
man admitted for the third time in the 
same period because of a suicide attempt. 
Again the hospital staff will be concerned, 
but also puzzled, perhaps a bit disap- 
pointed, and they may consider keeping 
the man in the hospital longer. The third 
retuming patient is a problem drinker. 
Here, the reaction is more likely to be one 
of irritation, anger, and even punitive- 
ness. Comparison with the suicidal pa- 
tient is particularly instructive, because 
“self-inflicted” elements also are clearly 
Present in that condition. However, the 
negative reaction to the alcoholic patient 
is likely to be far stronger—and less sym- 
pathetic, 
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Individual and cultural responses to 
problem drinking cannot be understood 
without examining certain characteristics 
of “normal” drinking practices. Alcohol 
use in our society is surrounded with 
many ambivalent attitudes and ambigu- 
ous norms. Serving drinks is an intrinsic 
part of being a good host—of contempo- 
rary hospitality patterns. Yet it is unclear 
how much one should drink, and consid- 
erable guilt and discomfort may accom- 
pany over-drinking. Drinking is associ- 
ated with pleasure, with indulgence of 
impulses in a culture that still retains 
strong elements of a Protestant ethic 
stressing the importance of hard work, of 
self-control and of personal responsibility. 
Because most Americans get pleasure 
from their drinking, and are able to con- 
trol it adequately, there is a tendency to 
feel that the problem drinker should also 
be able to control his drinking. The com- 
plicated feelings that most Americans 
have about their own and other persons’ 
use of beverage alcohol, probably have 
delayed the development of more ade- 
quate services for problem drinkers. Des- 
pite the increasing awareness that prob- 
lem drinkers need help, there remains a 
strong belief that the condition is self- 
inflicted, i.e. that the man could stop his 
destructure drinking if he “really” wanted 
to. The heritage of Prohibition and the 
long history of moral and religious con- 
troversy about drinking have contributed 
to the mixed attitudes, lay as well as pro- 
fessional, towards persons with alcohol 
problems. 

Further difficulty has been created by 
confusion of the medical and behavioral 
aspects of the condition. Because prob- 
lem drinkers may require medical atten- 
tion for immediate (or long term) conse- 
quences of drinking, there is a tendency 
to stress the importance of the medical 
management to the exclusion of the 
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psycho-social management. This is dem- 
onstrated in the almost universal isola- 
tion, at least in the U.S.A., of detoxifica- 
tion services from services of a psycho- 
social nature. Few alcoholism clinics or 
psychiatric clinics have any working 
relationship with medical facilities pro- 
viding care and treatment for acute in- 
toxication. 

Until very recently—and it is still sub- 
stantially true—there were three major 
step-children of the mental health field. 
All three are problems affecting many 
persons, and all are areas where psycho- 
social understanding is essential for the 
care and treatment of the affected per- 
sons. The three are; (1) mental retarda- 
tion, (2) problems of old age, and (3) 
problem drinkers. There probably is more 
potential for interrupting destructive life 
styles and improving functioning in alco- 
holism than in either of the other two 
conditions. 


Some Characteristics of Services for Prob- 

lem Drinkers 

Currently there are three major types 
of services for problem drinkers. These 
are: special programs in mental hospitals, 
alcoholism clinics, and half-way houses. 
Over 10% of the 286 state mental hospitals 
have special programs for problem drink- 
ers. Most programs consist of separate 
wards for these patients; others, however, 
just have special activities for these pati- 
ents. Often admission to the programs is 
restricted to voluntary patients. Gener- 
ally the wards are open, but off-hospital 
ground privileges are rarely granted. 
Most programs make some use of didactic 
procedure—group discussions, lectures or 
movies. Formally scheduled individual 
psycho-therapy is extremely rare. The 
major form of treatment almost always is 
group therapy. Recovered alcoholics gen- 
erally are part of the staff, and often exert 


a great influence on the treatment phi- 
losophy. A sort of “anti-alcohol” culture 
often is created in the hospital wards, 
with the staff encouraging almost contin- 
uous discussions among the patients. 
These discussions often are extensions, in 
only slightly altered form, of what goes 
on in the more formal group therapy 
sessions. 

Almost without exception, the alcohol- 
ism programs prefer patients with better 
levels of social functioning, i.e. those who 
are still members of intact families and 
have recently held a job. Skid Row men 
are rarely found in these special pro- 
grams. A sizable minority of the pro- 
grams have fixed periods of stay with 
regularly scheduled activities for each 
week, The length of these fixed-duration 
programs ranges from three to six weeks. 

Often the alcoholism unit is located in 
an older, somewhat isolated part of the 
hospital. Professionally too, the programs 
generally are isolated; psychiatric resi- 
dents and hospital social work trainees do 
not spend time on the alcoholism unit. 
Often the units receive little help from 
the hospital social service staff or from 
other specialized personnel. A striking 
shortcoming is the almost universal in- 
adequacy of after-care arrangements. 
Rarely are arrangements made for any 
post-hospital treatment. Referral to local 
A.A. groups is the extent of the after-care 
program in many hospitals, No models 
for the treatment of problem drinkers 
have as yet been established in the com- 
munity mental health centers. Current 
plans include special services for prob- 
lem drinkers within some of these centers, 
such as a small number of specially desig- 
nated beds as part of the in-patient serv- 
ice or a separate out-patient clinic for 
these patients and attaching of special 
personnel to the center. 

At present there are approximately 135 
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specialized alcoholism clinics in the 
U.S.A.; however, only a minority of these 
clinics are open on a full-time basis. 
Many function in a manner similar to 
psychiatric clinics, with the staff usually 
consisting of psychiatrists, social workers, 
and psychologists. Public health nurses 
are included more often than in general 
psychiatric clinics. Most treatment is pro- 
vided by non-medical personnel, espe- 
cially social workers. Many clinics are 
directed by social workers and psychol- 
ogists, more so than in the general psychi- 
atric field. However, all clinics do have 
psychiatric consultation available. While 
many clinics do suggest to patients that 
they attend A.A. meetings, few recovered 
alcoholics are on the staff of these clinics. 

While generally the clinic staff mem- 
bers are psychodynamically oriented, 
there usually is emphasis on “confronta- 
tion,” supportive therapy, and dealing 
with reality problems rather than “in- 
sight.” Patients generally are seen weekly, 
and while the use of group therapy is 
growing, the primary modality still is in- 
dividual treatment. The clinics often try 
to involve families in the treatment pro- 
gram. Many clinics use some tranquiliz- 
ing drugs and antabuse, and often rely 
heavily on such medications. Only a 
small proportion of the patients initially 
appearing at these clinics eventually en- 
ter the treatment program. (This, of 
course, is also true for general psychi- 
atric clinics.) Most alcoholism clinics 
have a screening process which often 
eliminates those patients not suited to the 
particular treatment regime offered by 
the facility. Generally the clinics serve 
primarily lower-middle class patients 
with a few from a slightly higher socio- 
economic group. Most patients are still 
with their families and most men have 
recently been employed or are em- 
ployced at the time of treatment. Usually 
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there are three to four times as many men 
as women patients. Homeless, “Skid Row” 
men are practially never found in the 
alcoholism clinics. 

While the alcoholism clinics tend to be 
more in the mainstream of psychiatric 
practice than the special mental hospital 
programs, even the clinics are usually 
rather isolated from other psychiatric 
services. Where alcoholism clinics do 
have working relationships with other 
agencies, it often is on a “one-way” basis. 
That is, the other agencies refer cases to 
the clinics, but there is little subsequent 
referral from alcoholism clinics to such 
agencies. 

Half-way houses (or recovery homes) 
for problem drinkers are found in many 
areas of the country. The name “half-way 
house” often is a misnomer, because most 
residents do not come directly from a 
mental hospital or a correctional institu- 
tion. These facilities, almost always small 
(under 30 beds), have been established 
outside the system of community helping 
agencies. The majority have been devel- 
oped through the efforts of A.A. members. 
Residents are expected to obtain employ- 
ment in the community and to contribute 
regularly towards their room and board. 
Other than A.A. meetings, there usually 
is little treatment, although some facilities 
are beginning to work with professional 
agencies. The “staff” of the homes gen- 
erally are recovered alcoholics. The finan- 
cial status of the homes often is very pre- 
carious and many have not survived. 
Strict rules exist about sobriety, and ad- 
mission and discharge policy usually is in 
the hands of the resident manager. Resi- 
dents rarely are long-time Skid Row men, 
but often they have had very uneven em- 
ployment histories, particularly in recent 
years, and generally they are separated 
from their families. There are few half- 
way houses for women. The “anti-alco- 
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hol” norms of these houses are very strik- 
ing. The men spend a great deal of time 
talking about their drinking problems, 
and the A.A. “sobriety” ideology is con- 
stantly being stressed. 

Half-way houses have arisen to fill a 
void in community services. There clearly 
is a need for the development of these 
“intermediate” types of facilities. How- 
ever, half-way houses should be brought 
into a better relationship with the other 
helping agencies. 


The Issue of Motivation 


In most agencies providing treatment 
for problem drinkers, the key screening 
criteria is the patient’s motivation (or sin- 
cerity ). Often it is assumed that motiva- 
tion is an all-or-none affair. If present, the 
patient can be “worked with”; if absent, 
nothing can be done until the patient 
“really” wants to control his drinking. The 
impact of Alcoholics Anonymous on the 
thinking of professional workers is re- 
flected in this view of motivation. 

The former attitude of rejecting all 
problem drinkers has now been shifted to 
an acceptance of those who are “moti- 
vated,” and a rejection of the remainder. 
There also often is the belief that there 
are very clear-cut stages through which 
problem drinkers pass before becoming 
“true” alcoholics." In some clinics consid- 
erable staff time is spent in determining 
whether a patient is a “true” alcoholic— 
even though the treatment implications 
of such labelling are unclear. 

To dismiss a large proportion of prob- 
lem drinkers as “unmotivated” is an abdi- 
cation of professional responsibility. If 
current approaches and techniques are 
ineffective with many patients, then new 
methods and approaches must be devel- 
oped. Evidence is accumulating that 


* See Jellinek, E. M., The Disease Concept of 
Alcoholism, College and University Press, New 
Haven, Conn., 1960, 


changes in operation and treatment phi- 
losophy can have a substantial effect on 
an agency’s ability to work with “unmoti- 
vated” patients. Recent work at the 
Massachusetts General Hospital'® has 
demonstrated that such changes can radi- 
cally increase the proportion of those 
patients referred from an emergency 
service who subsequently come to an out- 
patient clinic for treatment. A similar ex- 
periment has recently been reported in 
improving the utilization of alcoholism 
clinic services by women released from a 
correctional institution.® The use of 
“motivation” as a criteria for screening 
also often excludes patients from variant 
cultural backgrounds, particularly from 
the lower socio-economic strata, who may 
not be comfortable with the style of oper- 
ation of middle-class clinics. The expecta- 
tions that one will talk about one’s prob- 
lems, that other family members should 
be involved, and that one must come at 
a fixed time every week are alien to many 
lower class persons. The need to over- 
come excessive reliance on certain types 
of therapeutic approaches is not, of 
course, restricted to alcoholism clinics. It 
applies equally to most general psychi- 
atric agencies and many other helping 
services, 


ALCOHOLICS ANONYMOUS AND 
PROFESSIONAL PROGRAMS 


Alcoholics Anonymous has had an im- 
mense impact on public attitudes and 
professional programs. However, there 
are some elements of Alcoholics Anony- 
mous, its orientation, and the attitudes of 
many members that bring it into conflict 
with professional workers. Many persons 


* Chafetz, M., et al., “Establishing Treatment 
Relations with Alcoholics,” Journal of Nervous 
and Mental Diseases, 134: 395, 1962. 

” Demone, H. W., Jr., “Experiments in Re- 
ferral to Alcoholism Clinics,” Quarterly Journal 
of Studies on Alcohol, 24: 495, September, 
1963. 
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in A.A. feel there is little place for pro- 
fessional services (except for medical 
care) in the rehabilitation of problem 
drinkers. The success of A.A. and the 
widespread knowledge of its work have 
led the public and many professional 
community “care-givers” to expect A.A. 
to shoulder major responsibility for the 
rehabilitation of problem drinkers. “Since 
A.A. does such an excellent job, why do 
we need alcoholism clinics?” 

A.A. has operated differently than most 
other mutual-aid groups, because of the 
“all-purpose” function it seeks to fill for 
many problem drinkers. However, many 
A.A. groups, and individual members, are 
now less antagonistic towards persons in 
A.A. seeking additional help from profes- 
sional agencies. It should be kept in mind 
that the principles of A.A. have only lim- 
ited applicability to the operation of 
professional services, and that probably 
A.A. will never be able to work with more 
than a tiny fraction of all problem drink- 
ers. 


CHARACTERISTICS OF ADEQUATE 
COMMUNITY SERVICES 
FOR PROBLEM DRINKERS 


Below are listed some essential char- 
acteristics of services for problem drink- 
ers: 

(1) A range of different services must 
be provided—emergency, in-patient, out- 
patient, and intermediate. These services 
must be inter-related to ensure continuity 
of care and optimal utilization. 

(2) The services must be of sufficient 
magnitude to meet the need. For ex- 
ample, one ten bed half-way house in a 
city of 500,000 is inadequate to the needs 
for this type of care. 

(3) Services for problem drinkers 
should be staffed primarily by personnel 
skilled in assisting patients with psycho- 
logical and social problems. 
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(4) Medical facilities serving problem 
drinkers should be equipped to deal with 
behavioral as well as medical aspects. 
Medical treatment of the acute and 
chronic effects of excessive drinking only 
rarely influences basic drinking problems. 

(5) Facilities must serve a wide range 
of different problem drinkers. Different 
agencies will have to offer services to dif- 
ferent types of problem drinkers. Since 
agencies prefer clients from higher socio- 
economic groupings,” there should be 
services of equal quality for different so- 
cial class groups—and each will have to 
be attuned to the particular character- 
istics of that sub-culture. 

(6) Services for problem drinkers 
must be coordinated with the major “care- 
giving” services in the community—men- 
tal health, public health, medical care, 
public welfare, etc. Large numbers of 
problem drinkers are known to these 
agencies, and they will have to provide 
much of the help and treatment for these 
patients. 


The Special Problem of Skid Row 


The current police handling of persons 
found drunk on the streets is generally 
acknowledged to be archaic, ineffective, 
and inhumane.*® The bulk of the persons 
arrested are homeless, isolated men, and 
thus the public drunkenness problem 
must be seen in the context of Skid Row. 
However, Skid Row is not primarily an 


* Pittman, D. J., and Sterne, M. W., Alcohol- 
ism: Community Agency Attitudes and Their 
Impact on Treatment Services. National Clear- 
inghouse for Mental Health Information, Na- 
tional Institute of Mental Health, U.S. Depart- 
ment of Health, Education and Welfare, U.S. 
Government Printing Office, Washington, D.C., 
Public Health Service Publication No. 1273. 

Two recent court decisions barring the 
criminal imprisonment of “chronic alcoholics” 
for public intoxication have focussed public at- 
tention on this issue. (Easter vs. District of 
Columbia, U.S. Court of Appeals, D.C., No. 
14365, 1966 and Driver vs. Hinnant—F, Qnd— 
Fourth Circuit Court of Appeals, 1965.) 
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alcohol problem. Because Skid Row men 
live outside the larger society, special 
facilities probably are needed to assist 
these persons with their economic, social, 
and psychological problems. They gen- 
erally do not “fit” into the existing struc- 
ture of helping agencies. 

Leadership in providing care for home- 
less men and women will probably have 
to come from public welfare departments. 
The health and social problems of these 
persons are so interwoven with economic 
difficulties that public assistance agencies 
are logical foci for such services. How- 
ever, welfare departments alone cannot 
undertake this task. They need assistance 
from traditional professional care-givers, 
as well as from new agencies, such as the 
Office of Economic Opportunity and the 
Department of Housing and Urban De- 
velopment. 


Is It Desirable to Establish Separate Ser- 

vices for Problem Drinkers? 

It has often been suggested that ade- 
quate treatment for problem drinkers can 
only be provided if a special network of 
services is established. However, there is 
increasing agreement that establishing 
any substantial number of specialized 
services is neither feasible nor desirable, 
Many of the services needed by problem 
drinkers already exist in American com- 
munities. The objective should be to en- 
sure that these services are strengthened, 
supported and made available to problem 
drinkers on an equal basis with other 
patients. The establishment of specialized 
services could weaken rather than 
strengthen the activities of the key “care- 
givers” is assisting problem drinkers, 
There is evidence that the general care- 
giving agencies will “dump” problem 
drinkers on such specialized services, 
That is, a special alcoholism clinic in a 
community may provide an additional 


“excuse” for psychiatric clinics to reject 
these patients. Or, if there is a specialized 
in-patient unit in a city, general hospitals 
are even less likely to admit alcoholic 
patients. 

There is also a danger that specialized 
services will operate in isolation from the 
community helping services—thus weak- 
ening the effectiveness of these agencies 
with alcoholic patients and re-enforcing 
the belief that problem drinkers are very, 
very different from other patients. The 
presence of even limited special alcohol- 
ism facilities may also create the errone- 
ous impression that much is being done 
for this patient group, that the problem 
is being handled. 

There are three major reasons why 
treatment for problem drinkers should be 
provided through the basic “helping” 
services: (1) Drinking problems are of 
such magnitude that sufficient funds and 
manpower probably could not be mobi- 
lized for a special network except by “rob- 
bing” other needed programs; (2) Drink- 
ing problems do not exist in isolation from 
other social, psychological and health 
problems. It is inconceivable that any 
system of specialized facilities could be 
established to deal adequately with all 
these associated problems. (3) Large 
numbers of problem drinkers are already 
known to major care-giving agencies, and 
often are obtaining some kinds of help 
from these agencies. The separation of 
this type of help from assistance for the 
problem drinking would be unfortunate 
and possibly even disastrous. 


Ensuring Appropriate Attention to Prob- 

lem Drinkers—The Role of Specialized 

Personnel and Programs 

Until work with problem drinkers be- 
comes fully assimilated into the activities 
of agencies such as mental hospitals, 
community mental health centers, gen- 


eral hospitals, welfare agencies, health 
departments, etc., there will be an impor- 
tant role for special alcoholism staffs. The 
long neglect of this area makes essential 
reliance on specially trained and oriented 
personnel. However, such specialists 
should work primarily in educational, 
catalytic, supervisory, and consultative 
capacities, rather than solely in direct 
treatment relationships with alcoholic.pa- 
tients. These specialists can: (1) provide 
consultation to community care-giving 
services, and (2) stimulate the develop- 
ment of needed mechanisms for the plan- 
ning and coordination of programs for 
ensuring continuity of care. 

There must be some means of ensuring 
proper emphasis in alcoholic-related 
services, lest problem drinkers become 
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lost or “buried” within the larger struc- 
ture of the agency and the neglect of 
alcoholic patients continue. The alcohol- 
ism specialists seek to bring about social 
change, to influence agency operations 
and policy. Their knowledge of the needs 
of problem drinkers, of the existing serv- 
ices, and their skills in community organi- 
zation should enable them to assist 
agencies in providing better services to 
problem drinkers. 

Specialized services for problem drink- 
ers will be needed for certain purposes; 
to demonstrate that problem drinkers can 
be helped, to provide a training oppor- 
tunity for personnel who subsequently 
will work in other generalized agencies, 
and to undertake research studies. 


ALCOHOLICS ANONYMOUS 


Harrison M. Trice 


Alcoholics Anonymous is a fellowship of 
compulsive drinkers, both men and 
women, who join with each other in a 
mutual effort to remain sober. It was 
started by alcoholics themselves in their 
despair and hopelessness and has appar- 
ently achieved a success as great as, if not 
greater than, professionally directed 
therapies. 

At both “open” meetings to which the 
public is invited and at “closed” meetings 
for alcoholics only, its members frankly 
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narrate their drinking histories—their 
“stories”—and explain how the A.A. pro- 
gram enabled them to gain sobriety. 
State-wide “retreats” to some outdoor 
spot widen the scope of associations. 
Members travel in small groups to adja- 
cent communities to tell their “stories” 
and share their program for sobriety at 
A.A, meetings there. Often two or three 
members will hold meetings in prisons or 
hospitals where they explain the A.A. 
program to alcoholic inmates. 
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The fellowship, however, is more than 
this. Local groups sponsor dances, parties, 
and picnics. Families of members who 
attend such events together often form 
family auxiliaries with scheduled meet- 
ings. Individual members get together to 
eat lunch, drink coffee; they meet after 
work, to bowl, fish, and play cards. These 
informal contacts between members ex- 
tend the relationship developed at the 
formal meetings. In this network of inter- 
personal relations, the “Twelve Steps,” 
listed below, are the core of the joint ef- 
fort to remain sober. 

Membership in A.A. depends solely 
upon whether or not an alcoholic says he 
is a member. New members are sought 
through “Twelfth Step Work,” that is, 
carrying the message to other alcoholics, 
According to the society’s definitions, an 
A.A. group exists whenever two “drunks” 
join together to practice the A.A. pro- 
gram for sobriety. There are no officers, 
no hierarchy, no dues. Local secretaries 
are necessary, but tenure is short. 

Although A.A. is not organized in the 
usual sense, a common body of tradition 
underlies the movement. The “Twelve 
Traditions” set forth the policies that 
have been effective guides for the society 
in the past. One of them is a statement 
of A.A.’s single purpose: to help alcohol- 
ics remain sober. Another is to refrain 
from embracing any cause except the 
one of aiding alcoholics. Its Traditions 
keep A.A. apart from any temperance 
or political movements and allow it to 
concentrate solely on rehabilitating al- 
coholics, 

This is A.A. in broad outline. It is a 
group endeavor on the part of alcoholics 
themselves to find a solution to their crip- 
pling compulsion. Out of their face-to- 
face associations with each other there 
arises a network of group controls for 
sobriety that is not present in the usual 


doctor-patient situation. Members refer 
to this encompassing experience as a 
“way of life’—an apt phrase since A.A, 
is, in essence, an emotionally satisfying 
alternative to chronic drinking. 


A DESCRIPTION OF THE FELLOWSHIP 


On a Friday night in a small Mid- 
western city numerous persons are park- 
ing their cars outside a large brick house 
in the University district. Some of them 
are wearing casual sport clothes and 
some are dressed more conservatively; 
their cars are of all makes and models. 
Other persons, obviously still in work 
clothes, are walking from the bus stop 
toward the house. This is the A.A. club- 
house, and the meeting is scheduled for 
eight o'clock. But, as one member put 
it, “We never start then; we have to do 
some ‘coffee-clatching’ first.” 

Inside the meeting hall many more 
people are standing around and talking 
in small groups. One man is describing 
his reaction to telling his “story” last week 
at the mental hospital, “I saw myself as I 
used to be, sitting right there in the front 
row.” To others recapitulating last Satur- 
day night’s party, a woman is saying, “We 
had fifty-eight people here. I had a hilari- 
ous time and all of it without any booze.” 

Approximately sixty persons have as- 
sembled. A man at the speaker’s stand 
announces that this is the regular Friday 
night “open” meeting of A.A., and he calls 
for a moment of silence to be used as each 
person sees fit. “My name is Jim P. and I 
am an alcoholic,” he begins and explains 
the general nature of the fellowship. AS 
chairman for this meeting, he has invited 
two members of a new group in a nearby 
community to speak this evening, He 
calls on the first one. 

“My name is Dave L. and I am an 
alcoholic.” Dave's “story” is a series of 


anecdotes embellished with frank humor. 
Laughter from the group interrupts him 
frequently. Someone whispers, “If he 
made it, anyone can. What a lush he used 
to be!” His excessive drinking landed him 
in a mental hospital five times. In the 
process of his alcoholism he went from 
manager of a chain grocery store to 
itinerant laborer. His family had forsaken 
him, and numerous times he heard the 
ward doctors brand him hopeless. He “hit 
bottom” after his third attack of delirium 
tremens. Twice he almost died from 
them. 

Dave had scorned the idea of A.A. 
when a member came to him during his 
fourth commitment. “I thought the guy 
was shooting an angle, but when I finally 
went to a meeting during the fifth time I 
was at the hospital, I discovered he 
wasn't.” He repeats several times that he 
was surprised to learn from A.A. that he 
was “sick,” but that as such he could still 
be respectable. The idea of a “higher 
power,” a God, was difficult for him to 
accept. He finished dramatically, telling 
the group that he has found in A.A. a 
“bunch of real friends—twice as good as 
those drinking buddies who pumped me 
for every cent I had.” 

The second speaker is a woman. She 
starts with the customary introduction, 
“My name is Grace B. and I am an al- 
coholic.” She observes that her “story” is 
different from Dave’s in almost every 
respect but stresses the common denomi- 
nator of alcoholism. 

Her drinking began in college. After 
her marriage to a prominent lawyer she 
gradually became a confirmed alcoholic. 
There were no mental hospitals, no jails, 
no “drying out” places for her; but there 
were large medical bills for politely 
labeled illnesses. Her father was con- 
vinced that she was not capable of caring 
for her two children and urged her hus- 
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band to divorce her. Instead, her husband 
asked his law partner, an A.A. member, 
to send a “Twelfth Stepper” to see her. 
Grace had no difficulty in accepting the 
program as described to her by this 
woman. “I had been looking for some 
way to admit to myself and to others that 
my drinking had defeated me. I found 
the spiritual emphasis something I had 
yearned for, but could not find alone.” 

When she finishes her talk, the chair- 
man comments on his own alcoholic his- 
tory. His concluding remarks concern 
anonymity. Alcoholics Anonymous, he 
explains, makes every effort to protect the 
names of its members; and it is one of the 
Traditions to insist on anonymity at the 
level of the press, radio, and television. 
After these remarks he asks everyone to 
stand and say the Lord’s Prayer. The 
meeting is over and the “coffee-clatching” 
starts again. 

At “closed” meetings of fewer mem- 
bers, there is more informal discussion 
of how the program works—that is, how 
the members “live this program for twen- 
ty-four hours at a time rather than face 
the hell of living and the rest of our lives 
without the stuff.” Members intimately 
confess their drinking escapades and of- 
ten disclose personal problems. A point 
frequently made to newcomers is, “We 
did it, so can you.” 


HISTORY OF A.A. 


The society of A.A. has its roots in the 
Oxford Groups, a religious movement 
which operated informally through small 
discussion groups, emphasizing confes- 
sions, honesty, talking out of emotional 
problems, unselfishness, and praying to 
God as personally conceived. Both co- 
founders of A.A. had been exposed to the 
movement and for a short time worked 
within its framework. 
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In 1934, Bill W., a New York broker 
and an alcoholic, had been introduced to 
the Oxford Groups by an alcoholic friend 
who was staying sober by attending their 
meetings and following their precepts. 
Impressed by the effects, the broker at- 
tended their meetings and he, too, was 
able to remain sober after what he termed 
“a spiritual awakening.” 

He promptly tried to convert other al- 
coholics to his method but failed due to 
what his doctor called “too much preach- 
ing.” The physician told him to first con- 
vince his prospects that they suffered 
from a physical allergy and a mental ob- 
session, and mention the spiritual aspects 
later. Early in 1935 Bill W. tried this 
approach on a physician in Akron, Ohio, 
Dr. Bob S., and it worked. They tried it 
on other alcoholics in Akron, and the first 
A.A. group grew from these efforts, 

Bill W. started another group in New 
York City, using a modification of the 
Oxford Group technique. By this time 
A.A’s main strategy had been deter- 
mined; they met in small groups, ad- 
mitted they were alcoholics, prayed to 
some conception of God, and sought 
other sufferers with whom to share their 
method. 

In its efforts to raise money the New 
York group formed a tax-free charitable 
trust, the Alcoholics Foundation, with a 
board of trustees composed of both alco- 
holics and nonalcoholics, As part of this 
drive the early members wrote and pub- 
lished their “stories” and their “program” 
in a book entitled Alcoholics Anony- 
mous.* Favorable publicity about it creat- 
ed a wave of interest in A.A, during 1939 
and 1940. An article in the Saturday Eve- 


‘Alcoholics Anonymous Comes of Age: A 
Brief History of A.A. (New York: Alcoholics 
Anonymous Publishing, 1957), p. 63. 

* Alcoholics Anonymous (New York: Works 
Publishing Company, 1939). 


ning Post in 1941 accelerated the sale of 
the book and a flood of inquiries. Using 
the book as a guide, groups of alcoholics 
throughout the country began to hold 
meetings. The trustees of the Foundation 
established a headquarters in New York 
City to answer inquiries and stimulate the 
growth of the movement. 

Without organizational mechanics to 
guide this sudden expansion, the society 
experienced a period of confusion. From 
the policies evolved through trial and 
error from 1942 to 1946, the headquarters 
staff formulated the Twelve Traditions to 
guide local groups. During the late forties 
when expansion continued, especially 
internationally, the cofounders and head- 
quarters staff became concerned about 
linkage of these far-flung developments. 
The trustees authorized an experimental 
plan for elected representatives to attend 
a General Service Conference each year. 
This gave A.A. more, but very loose or- 
ganization, 

The Conference has no authority over 
any individual group; it expresses to the 
trustees the opinion of A.A. groups 
throughout the movement and in its de- 
bates to reach consensus it, in turn, influ- 
ences local groups. After a five-year trial, 
the Twentieth Anniversary Convention 
in 1955 recognized this body as “the voice 
of the group conscience of our entire 
Fellowship, and the sole successor of its 
cofounders, Dr. Bob and Bill.” 


EXTENT OF A.A. ACTIVITIES 


In 1938 there were three A.A. groups 
and approximately 100 members. By 1944 
the movement had 10,000 members in 
300 groups in America and Canada. In 
1950 there were 90,000 members in 3,000 
Sroups spread throughout the world. The 
1957 estimate was 200,000 members and 
7,000 groups. 


The movement has spread to sixty 
countries; in all, there are 710 foreign 
groups with 15,000 members. Although 
many members are Americans living 
abroad, the majority are natives. Prob- 
lems of translating A.A. literature have 
arisen and there are numerous variations 
on the A.A. theme. 

Alcoholics Anonymous groups hold 
meetings in institutions in both the U.S. 
and abroad. In 1957 there were 257 hos- 
pital groups with 6,000 members and 296 
groups with 15,000 members holding 
meetings in jails, reformatories, prisons, 
and workhouses. Approximately 1,000 
seamen and “lone” members in remote 
areas maintain a contact with each other 
by mail. Al-Anon Family Groups number 
approximately 1,000; these are relatives 
of alcoholics who have banded together 
to overcome the difficulties of having an 
alcoholic in the family. 

Other facets of A.A. activity are the 
operations of its General Service Board. 
Alcoholics Anonymous Publishing, Inc. 
makes available to local groups a wide 
variety of booklets, pamphlets, and ar- 
ticles on A.A. subjects. General Service 
Headquarters with a staff of twenty cor- 
responds with groups, institutions, “lon- 
ers” and answers general inquiries. Mem- 
bers of A.A. throughout the movement 
contribute their case histories, group dis- 
cussions, personal impressions of A.A., 
and group problems as articles in the 
Grapevine, a monthly journal. 


THE TWELVE STEPS 


The “Program,” as A.A. members call 
it, consists of twelve suggestions for re- 
covery from alcoholism. They originated 
in the process of writing Alcoholics 
Anonymous when the early members 
listed specific steps they took to reach 
sobriety, 
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1. We admitted we were powerless over 
alcohol—that our lives had become unman- 
ageable. 

2. Came to believe that a Power greater 
than ourselves could restore us to sanity. 

3. Made a decision to turn our will and 
our lives over to the care of God as we 
understood Him. 

4. Made a searching and fearless moral 
inventory of ourselves. 

5. Admitted to God, to ourselves, and to 
another human being the exact nature of 
our wrongs. 

6. We were entirely ready to have God 
remove all these defects of character. 

7. Humbly asked Him to remove our 
short-comings. 

8. Made a list of all persons we had 
harmed, and became willing to make 
amends to them all. 

9. Made direct amends to such people 
wherever possible, except when to do so 
would injure them or others. 

10. Continued to take personal invento; 
and when we were wrong, promptly ad- 
mitted it. 

11. Sought through prayer and medita- 
tion to improve our conscious contact with 
God as we understood Him, praying only 
for knowledge of his Will for us and the 
power to carry that out. 

12. Having had a spiritual awakening as 
the result of these steps, we tried to carry 
this message to alcoholics and practice these 
principles in all our affairs. 


One of the most bitterly debated points 
in the development of the Steps con- 
cerned the spiritual references. Atheist 
and agnostic members challenged the 
concept of God, and other members ob- 
jected to doctrinal implications. Slowly, 
discussion forged a common agreement 
on the phrases “a power greater than 
ourselves” and “God, as we understand 
him.” Thus the Steps rest on a broad 
spiritual base, allowing members practi- 
cally any conception of spiritual power. 

In recognition of the fact that an alco- 
holic will resist pressure in any form, the 
Steps were labeled “suggestions.” In the 
permissive tone that has come to pervade 
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A.A., the Steps are phrased in terms of 
“we did” rather than “you must.” 

From the psychological standpoint, the 
Steps create attitudes that are therapeuti- 
cally effective for the alcoholic. Step 1 
relieves the alcoholic of the need to dem- 
onstrate that he can drink like others. 
Instead of grudging compliance to sobri- 
ety, this Step advocates complete surren- 
der, Steps 2 and 3 enable the alcoholic to 
realize that to remain sober he needs 
help from outside himself. Alcoholics 
Anonymous offers the emotional support 
of the group and of God “as you under- 
stand him” as a way to meet this need. 

Step 4 recognizes the fantastic ration- 
alizations that the typical alcoholic has 
constructed to justify his drinking and 
encourages a constant effort to see these 
for what they really are. Step 5 helps the 
alcoholic reduce anxiety by sharing his 
emotional problems, and Step 8 helps him 
reduce guilt by making restitutions. 

Step 12 proposes that the member con- 
tinue to see himself as he was in the past 
by seeking another alcoholic who is not 
a member and telling him about the pro- 
gram. He makes himself available to the 
novice for consultation and companion- 
ship, reteaching himself in the process. 


TYPES WHO ARE ATTRACTED TO A.A. 


Alcoholics Anonymous is effective for 
the alcoholic who can affiliate with it 
because it gives him a new conception of 
himself. This change is due to Twelfth 
Step Work, A.A.’s insistence upon alco- 
holism as an illness, and the feeling of 
group solidarity that provides a sense of 
belonging. He does not feel alone in his 
efforts to remain sober; all around him 
are living, breathing examples that the 
group purpose is within his individual 
reach. He has become a part of a group 
that has “found a way out,” and this 


group stands apart from the rest of the 
alcoholics even though it constantly seeks 
their affiliation. A network of mutual 
obligations, shared emotional problems, 
and reciprocal aid between members 
engenders an “in-group” feeling. Finally, 
this “we” attitude is cultivated in an in- 
formal, often casual, atmosphere. Each 
member is accepted at face value, no 
questions asked, no censure raised.* 

Unfortunately, this group therapy 
takes place after an alcoholic has affili- 
ated with A.A. How he came to affiliate 
with the society in the first place is an- 
other matter. Thousands of alcoholics are 
exposed to A.A. but do not affiliate with 
it. Many join upon first exposure. What 
basic differences exist between these two 
types? 

One detailed study‘ of the affiliation 
process with A.A. found that those alco- 
holics who affiliated with it differed sig- 
nificantly from those who did not in that: 
(1) they regarded themselves as persons 
who could easily share their basic emo- 
tional reactions with others, and (2) they 
also believed that they easily adapted 
themselves to the casual give-and-take 
that develops before and after A.A. meet- 
ings. Other research shows that affiliates 
had considerable experience with infor- 
mal, small groups.” © 

Why does this outgoing, sociable type 
of alcoholic align himself with a group 


“Some observers have doubted this “accept- 
ing” nature of A.A. See Alan D. Button, “Psy- 
chodynamics of Alcoholism,” Quarterly Journal 
of Studies on Alcohol, Vol. 17, 1956, pp. 443- 
60. He states, “A.A. is by no means as ‘accept- 
ing’ as is advertised,” 

* H. M. Trice, “The Process of Affiliation with 
A.A.,” Quarterly Journal of Studies on Alcohol, 
Vol. 18, 1957, pp. 39-54, 

* Eugenia Hanfmann, “The Life History of 
an Ex-alcoholic,” Quarterly Journal of Studies 
on Alcohol, Vol. 12, 1951, pp. 405-43. 

“Joan Jackson and Ralph Connor, “The Skid 
Row Alcoholic,” Quarterly Journal of Studies 
on Alcohol, Vol. 14, 1953, pp. 468-85. 


whose chief norm is sobriety? It is quite 
probable that only those who regard their 
drinking behavior as symptomatic of a 
“problem” do so. Affiliates in this study 
saw few social rewards in the results of 
heavy drinking. They visualized them as 
a threat to home, job, and community 
esteem. They had developed greater 
emotional conflict about their drinking 
behavior than had nonaffiliates. They 
were “ready” to do something about it. 
Nonaffiliates, on the other hand, asso- 
ciated the pleasures of living with their 
drinking experiences. “Blackouts,” 
“shakes,” even delirium tremens, were 
not, to them, indicative of an “illness.” 
This was the price paid for a “good time.” 
Furthermore, their drinking behavior 
brought them prestige among their drink- 
ing friends. 


Aids and Impediments to Affiliation 


Within the broad type just sketched, 
specific experiences acted to aid or im- 
pede affiliation. Nonaffiliates had, in con- 
trast to affiliates, significantly more 
esteemed friends and relatives who, they 
thought, had stopped drinking by their 
own volition. When they went to their 
first A.A. meeting they were faced with 
a choice between an unknown A.A. group 
and acting like their “will-power model.” 
Affiliates, on the other hand, were not 
faced with such a choice. 

Furthermore, nonaffiliates had heard 
A.A. members described as insincere, and 
this prejudiced them even more against 
A.A. Also, nonaffiliates were still actively 
drinking in well-defined drinking groups 
as the time they first went to a meeting. 
Consequently A.A. faced stiff opposition. 

The way A.A. groups received new- 
comers created, at times, further ob- 
stacles, Although sponsorship is a vital 
part of the A.A. technique, the evidence 
indicates that nonaffiliates were not spon- 
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sored in the full A.A. meaning of that 
word. Often they were not sponsored at 
all; and if they were, it was only a super- 
ficial relationship. Whenever the sponsor, 
however, brought the newcomer beyond 
their own close relationship to over-all 
contact with the whole group, the new- 
comer was more likely to affiliate with the 
society. Moreover, field observations dur- 
ing this study indicate that some A.A. 
groups overlook the newcomer; forget his 
doubts, confusions, and false expecta- 
tions; and at times decide in advance that 
“he can’t make it.” 

After attending meetings for a few 
weeks the probability of affiliating with 
A.A. was further improved if the wife or 
girl friend attended the meetings and 
supported what she saw and heard. Non- 
affiliates were not fortunate in this re- 
spect. Often their wives presented them 
with a hard choice; drink with the 
woman you love or abstain with a group 
of strangers. Another aspect of family life 
influenced affiliation. If an alcoholic dur- 
ing the first few weeks of attending A.A. 
experienced a great deal of support from 
relatives in his drinking behavior and in 
the problems deriving from his drinking, 
he was less apt to become affiliated. 

This research also developed a definite 
hypothesis about the temporary nature 
of nonaffiliation for many alcoholics. 
Large numbers of those who turned away 
from their first contact with A.A. later 
returned in desperation after trying other 
methods without success. At this point 
the individual realized it was literally a 
question of “do or die.” Under these con- 
ditions A.A. may be accepted where it 
had been initially rejected. 

These points show that, although there 
were many A.A. successes, there are also 
many factors operating against affiliation. 
Alcoholics Anonymous has been eulo- 
gized and analyzed, but seldom have its 
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“negative instances” been scrutinized. 
Further, specific study of them may reveal 
how more alcoholics can be brought to 
sobriety via A.A. 


Adaptation to American Society 


Since A.A. has been largely an Ameri- 
can development certain dominant 
themes, relatively unique to American 
society, have influenced it. Individualism, 
suspicion of established authority, lack of 
class consciousness, pragmatism, and 
simplified spiritual experience can be 
seen as American values to which A.A. 
has adjusted itself; however, there is only 
partial adaptation to any one of them. 

Alcoholics Anonymous is most ambiv- 
alent about individualism. On the one 
hand, it suggests that the alcoholic admit 
he is powerless, that his life is unmanage- 
able. This is in opposition to the Ameri- 
can norm of “standing on your own two 
feet,” but it is essential if sobriety is to be 
achieved. On the other hand, members 
perform many A.A. activities in an indi- 
vidualistie manner. Even though they 
emphasize group action, they put it in 
this kind of framework. Thus a recipient 
of a Twelfth Step call is merely told the 
member's story and left to decide on any 
further action himself, Alcoholics Anony- 
mous speakers constantly state, “every 
one gets this program in a different way— 
it’s up to the individual himself,” or, “this 
is just my story and my opinion; it might 
not fit you.” 

When suspicion to establish authority 
is considered, A.A. has demonstrated a 
closer relation to the American norm, 
Even the smallest group retains its auton- 
omy. Alcoholics Anonymous attempts to 
lodge final determination in the indi- 
vidual groups who, in turn, tend to 
emphasize the rights of specific members. 
Even here, there is no complete expres- 
sion of this value, Informal controls and 


guidance form the very stuff A.A. therapy 
is made of. It has avoided centralized 
authority, as the structure of the General 
Service Conference shows, but it has de- 
veloped a standardized program with 
authority through its Steps and Tradi- 
tions. It has never given its cofounders 
any definite “office” or status; on the other 
hand, these men have exercised a per- 
sonal influence that clearly sets them 
apart. 

The same partial adaptation to the 
American ideal can be seen in A.A.’s lack 
of class consciousness. Compared to other 
societies, class differences are minimized 
in America and A.A. reflects this char- 
acteristic. It can do it more effectively 
than many groups because there is a 
common malady linking upper, middle, 
and lower class members. Again, how- 
ever, the agreement between value and 
action is not complete. Alcoholics Anony- 
mous groups often divide along class 
lines, Class factors operate in aiding or 
blocking affiliation. 

Other central values in American life 
are likewise operative in A.A. behavior. 
Alcoholics Anonymous is quite prag- 
matic, paying scant attention to theories 
about alcoholism and in this respect it 
mirrors the American emphasis on “prac- 
ticality,” on “doing something.” Alco- 
holics Anonymous’ simplified approach to 
spiritual experiences is compatible with 
the behavior of many Americans who 
seek such experiences outside formal 
churches. However, this parallel is 
blurred by the fact that members tend to 
return to their church organizations in 
response to the spiritual content of A.A. 
The important point is that A.A., like 
other face-to-face groups in American 
life, never fully expresses any one specific 
theme. American values are too complex, 
too heterogenous for that. So, although 
A.A. is composed of deviants as far as 


drinking is concerned, it is characteristic 
of the general American scene from 
which it emerged. 


IMPLICATIONS FOR MEDICAL SOCIOLOGY 


In addition to physiological therapy 
techniques are needed in treating degen- 
erative illnesses such as heart trouble, 
mental illness, and alcoholism. Thera- 
peutic methods extending beyond the 
purely clinical and into the everyday life 
of the patient are essential. In this con- 
text, A.A. shows the therapeutic potential 
available in groups of patients assuming 
responsibilities for their own recoveries. 
For many alcoholics, medical treatment 
has joined with A.A. for long-range treat- 
ment success. Similar combinations have 
aided mental patients, tuberculosis vic- 
tims, the aged, and drug addicts. These 
extensions of A.A. type therapy indicate 
that successful follow up in degenerative 
illnesses may be substantially increased 
by group processes similar to A.A. 

The Al-Anon Family Groups—com- 
posed mainly of wives, husbands, and 
children of A.A. members who hold meet- 
ings patterned after the A.A. program— 
indicate that involvement of close rela- 
tives in follow-up therapy is a valuable 
treatment adjunct. Since these relatives 
may have developed their own emotional 
problems because of living with and at- 
tempting to adjust to the alcoholic, they 
may be helped therapeutically by par- 
ticipating in such an auxiliary A.A. group. 
This, in turn, creates a more favorable 
environment for the recovery of the alco- 
holic himself. 


Alcoholics Anonymous 511 


Finally, formal group psychotherapy 
might profitably recognize that A.A. has 
succeeded because it encouraged the al- 
coholic to take the active role of thera- 
pist through Twelfth Step work. He is 
not in the subordinate role of “patient” 
with an “expert” analyzing him. Rather 
he is playing a protective, helping role 
toward one who is “still in his cups.” It 
seems reasonable that group therapy in 
a clinic or hospital setting might incor- 
porate this approach by encouraging pa- 
tients of some different illness categories 
to seek out others with similar diagnosis 
in Twelfth Step fashion, informing them 
of such group effort and offering hope, 
support, and guidance on this nonprofes- 
sional level. 


CONCLUSION 


Alcoholics Anonymous is not the only 
pioneering effort to do something con- 
structive about alcoholism. It was, how- 
ever, in the forefront of the trend to 
regard alcoholism as a treatable condi- 
tion. Rather than moral condemnation or 
therapeutic hopelessness, A.A. has shown 
beyond the slightest doubt, that an alco- 
holic can be rehabilitated. 

On the other hand, its therapy tends 
to be limited to those who can adjust to 
the intense group life of its program. 
Consequently many alcoholics are not 
treatable via its approach. Despite this 
limitation, A.A. remains one of the chief 
ways of dealing with alcoholism. As a 
follow-up method it is unexcelled and, 
for thousands of alcoholics, it constitutes 
the main hope for a life free from the 
compulsive use of alcohol. 
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The Professionalization 


of Problem Solving 


One of the dominant Tesponses to the many social problems in our society, 
such as those that have been considered in this book, has been the emer- 
ence of a wide variety of new occupations and new occupational groups 
which have as their major goal the application of human skills and re- 
sources to the prevention or amelioration of these problems. For example, 
urban renewal, community development, housing, transportation, and pov- 
erty program specialists, city planners, social workers, guidance coun- 
selors, psychologists, city managers, and a whole new variety of law enforce- 
ment, rehabilitation and corrections, and public health officers are just a 
few of the many new occupational skill categories which have emerged 
in response to the problems of an urban-industrial society. Also, many older 
and better established occupations such as teaching, psychiatry, the min- 
istry, and architecture have responded by expanding their focus, or by 
producing new subspecialties within their ranks. For want of a better 


term, skill groups such as these will be referred to here as problem solving 
professions, 


industrialization, and as part of a general tendency for almost all occupa- 
tions to seek some sort of professional status. The motives for this are obvi- 
ous, for the well-established professions stand at the apex of the occupa- 
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tional prestige structure, their members receive higher incomes than most 
workers, and they exert greater power by occupying a high proportion of 
the governing posts in our society.’ 

The traditional view of the professions sees them as tightly organized, 
autonomous and independent, highly specialized, high in prestige, and 
monopolistic in their controls over their respective fields of practice.’ Yet, 
a contemporary glance at some of the newer, less well-established occupa- 
tions such as those mentioned earlier would suggest that as a result of rapid 
social and technological changes now taking place, it may be more accurate 
to view modern professions as operating in the context of increasingly more 
complex organizational environments over which they only have very lim- 
ited control.* 

As a result, it may no longer be possible for emergent occupations aspir- 
ing to higher professional status to take on all of the characteristics of the 
traditional model of professionalism. For as sociologist Harold Wilensky has 
suggested, “it seems certain that many occupations will assert claims to 
professional status and find that the claims are honored by no one but them- 
selves.”* William J. Goode has further referred to the struggle of many 
occupations for the benefits of professional status as a zero-sum game, in 
which the relative position of some occupations inevitably moves down on 
the power-prestige hierarchy as the position of other occupations moves up. 
Each occupation that rises does so at the expense of others which it sur- 
passes, and when many occupations are rising, their net gain, in terms of 
power and prestige, is low relative to one another.’ Thus, Wilensky’s con- 
clusion that perhaps no more than thirty or forty occupations are now fully 
professionalized probably does represent the maximum achievable limits of 
full professional status.’ 

In one important sense, then, the professionalization process may be 
viewed as a continuous struggle, in which the occupations aspiring to pro- 
fessional status are engaged in competition for relatively higher positions 
of power and prestige in the occupational hierarchy. This tendency is one 
of the most significant aspects of occupational life in the United States, for 
it has serious implications concerning the nature and distribution of many 
vital skills and services, which are currently in great demand and short 
supply. For example, the amount and type of controls that professional 
groups exert in regulating the flow of recruits into their respective fields of 
practice, in setting standards for training and performance, and in provid- 
ing ethical foundations for professional practice are crucial to the task of 
providing the full range of services needed and demanded by the larger 
society. 7 

It will be the task of the rest of this chapter to explore these potential 
implications of the professionalization process and to assess both their posi- 
tive and negative consequences for the professionals themselves, for the 
organizations or agencies that employ them, and for the communities they 


serve. 
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THE PROFESSIONAL ASSOCIATION AND PROFESSIONAL STATUS 


One essential characteristic of a profession is that its members are for- 
mally organized as a professional association, Such an association is neces- 
sary, because it is the major instrument for formulating the policies and 
goals of the profession and developing the procedures for their implemen- 
tation. Thus, no true profession can exist without such an association, 

In the broadest sense, the professional association may be described as a 
categoric unit of social organization, A categoric unit, according to Amos 
Hawley, is one made up of members occupying a single status category, 
who unite in a collective attempt to meet common external threats: or to 
put it another way, to maintain the status quo.” Hawley’s discussion of the 
function of categoric organizations is particularly pertinent: 


Categorie units emerge only in those occupations that have been confronted by 
challenges which, if unattended, might impair or eliminate the sustenance base 
of the individuals involved. These are usually the most highly skilled occupa- 


readily shift to other Occupations. The medieval guild and the modern profes- 
sional association are illustrative of highly developed categoric units,’ 


Professional groups which are well established tend to be protective and 
conservative in their basic functions. But paradoxically, there may be situa- 
tions where these functions can best be served by the active promotion of 


Actually, there are two major kinds of goals which are representative 
of any ascendent professional group. They include: (1) enhancing the pres- 
tige of the organization and its members; and (2) acquiring a high degree 


between social control and Prestige, at least for the well-established pro- 
fessions, as follows: 
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It thus can be implied from the above that professions hold power in the 
community as a result of both their prestige and the legal and social con- 
trols they acquire. Although it is the values of the larger society which 
give rise to the power of the professional community, Goode further sug- 
gests that no such power would be given if there were not a professional 
community to demand it and be responsible for its utilization. For as a con- 
sequence of the rewards given by the larger society, the professional asso- 
ciation is able to demand higher talents in its recruits and require that they 
go through a considerable adult socialization process.’ 

The internal dynamics of the drive for greater prestige and power within 
emergent professions can also be understood more clearly by viewing a 
profession as an occupational “system” consisting of several interrelated 
parts or dimensions. In this context, the professional association is by no 
means the only source of professionalization, for it is only one part of a 
larger occupational complex. The occupational system, to be properly 
understood, must also include these important dimensions: (1) the work 
agency, which is the organizational environment in which the profession 
is practiced; (2) the professional schools, which socialize and train re- 
cruits; (3) the informal group of colleagues, which creates and promulgates 
occupational norms, ideologies, and expectations; and of course, (4) the 
formal professional association. 

Within the framework of the system spelled out above, the informal col- 
league group is the major link which supplies the dynamics of change 
between the remaining occupational components. In other words, the 
colleague group provides the linkages between what goes on in the work 
agencies, the professional schools, and the professional association. It is the 
experience of members of the colleague group as they move through the 
professional schools and into the various service agencies that sets the pat- 
tern of professional expectations, professional careers, and professional 
norms. In turn, the demands of job security and advancement, increased 
professional identification and recognition grow out of the conditions 
experienced by members of the colleague group as they proceed through 
their careers, and these demands give rise to many of the policies and goals 
of the professional society. 

Thus, whenever their professional aspirations appear to be threatened or 
frustrated in any way, the members of a profession will collectively demand 
that their representative professional association provide a solution to the 
problem, through protective controls, lobbying and public relations, or 
other devices designed to enhance the status of the occupation. At the same 
time, the alternatives open to the professional association in protecting or 
advancing the professional standing of the occupation are to a certain extent 
limited and shaped by factors peculiar to its own membership. Some of the 
more significant kinds of perceived threats to the professional status of 
problem-solving occupations and their collective responses, as reflected in 
activities of their representative associations, will be considered below. 


516 


The Professionalization of Problem Solving 


THE QUEST FOR LEGAL STATUS AND EXCLUSIVE 
JURISDICTIONAL CONTROL 


For many of the emergent problem-solving occupations, the interpro- 
fessional struggles and competition with rival occupations are perceived as 
among the greatest threats to their professional growth and development. 
For example, the executive of one association has described the threat to 
his profession in this way: 


The increased stature of the profession leads to greater expectations and stronger 
public images as to its performance and abilities, at the same time that we become 
the targets for significant public attacks upon our existence and achievements. 
Similarly, greater acceptance of the role of planners by many professionals in the 
overlapping fields of related physical design, law and public policy, and the social 
sciences likewise has led to scurrilous interprofessional attacks and irresponsible 
attempts to limit our field. 


Competition between rival problem-solving professions is rendered par- 
ticularly complicated by the fact that the boundaries of their service areas 
are overlapping and blurred. This is largely due to the fact that the prob- 
lems to which these professions aim their services are themselves overlap- 
ping and highly interdependent in their causes, consequences, and treat- 
ment. For example, city planners, transportation planners, social workers, 
housing specialists, and architects or civil engineers may all play important 
roles in urban renewal, but where the responsibilities of one occupation 
end and the others begin in the urban renewal process is not very clear in 
actual practice. Also, most of the emergent professions that work at solving 
social problems tend to define their own service areas rather broadly so as 
not to unduly limit their own growth potentials. Very often, they equate 
their professional work roles with the entire work programs of the organi- 
zations which they serve. What these agencies do, in effect, is what each 
of the service occupations claims as its own job territory. This tendency is 
most marked in those cases where the administrative-agency and skill group 
lines of development historically have been closely related and overlapping, 
as in the case of social work, city planning, and urban renewal, but similar 
tendencies have also appeared among the various mental health professions. 
Such conditions lead to many jurisdictional disputes and conflicting claims 
to exclusive technical competency between the competing professions work- 
ing in the same general problem areas. 

: Perhaps the most common response to the threats of interprofessional 
rivalry have been the attempts by 
legal jurisdiction over their alleged 


as licensure, registration, or certification, Such status has been sought by 
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achieved in some states by some of the better established occupations. 
Wilensky has described this strategy as one of the phases that nearly all 


professions go through, and he describes this stage of the professionalization 
process as follows: 


There will be persistent political agitation in order to win the support of law for 
the protection of the job territory and its sustaining code of ethics. Where the area 
of competence is not clearly exclusive, legal protection of title will be the aim; 
where the definition of the area of competence is clearer, then mere performance 
of the act by someone outside the fraternity will be declared a crime.’* 


But the real value of licensure to a profession or to the larger society is 
not entirely clear, for it varies according to the purpose for which it is 
intended, how it is structured, and how well and by whom it is adminis- 
tered. The major significance in the trend toward this aspect of professional- 
ism probably lies in the amount and type of controls that the professional 
groups exert in providing necessary services to the larger society. Such 
controls are often functional in that they tend to provide levels and stan- 
dards of service that are higher than might be the case where occupational 
groups do not have the power to regulate themselves or to resist the inter- 
ference of uninformed lay groups. But when such controls in the hands of 
a professional group become excessive, they may lead to an imbalance 
between the supply, quality, and demand for services, which is a condition 
that may be profitable in the short run for members of the professions 
involved, but which is also dysfunctional for the larger society. 

Efforts to obtain legal monopolies over their respective fields of practice 
are especially unjustified for newer problem-solving professions, which are 
in a much too fluid stage of growth and change to “freeze” at their present 
level of development. Also, legal efforts to curb jurisdictional disputes and 
interprofessional debates over who is best qualified to do the work at hand 
are unfortunate, because much of this debate has positive value. That is, it 
forces each profession involved into a re-examination of its own values, 
standards, and techniques, and in this way it provides continuous pressure 
toward improvements in the quality of the services offered by each separate 
profession. Self-criticism, which often stems from such competition and 
debate, is perhaps one of the more important characteristics of a healthy 
and growing profession. 

One of the consequences that must be faced by an emergent professional 
group aspiring to a legal monopoly over its alleged field of practice is 
that this aspiration is often attacked by rival professionals and other critics 
as “protectionism,” or “unionism,” rather than as “professionalism, and 
charges such as these have often been made against associations represent- 
ing a wide variety of both newly emergent and well-established professions. 
Of course these charges tend to obscure the differences between collective 
actions designed to regulate and control a field of practice, presumably in 
the public interest, and those kinds of actions such as strikes, walkouts, or 
collective bargaining more clearly designed to advance an occupation’s own 
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narrow self-interests. Nevertheless, a professional group may expose itself 
to attack by pursuing either type of control, when it appears to outsiders 
that occupational self-interests are pursued at the expense of the publie 
interest. 

Some occupations, such as teaching and social work, have often assumed 
a form of professionalism that can best be characterized as “unionism.” 
While unionism may have provided some short-run gains, there is no real 
evidence to suggest that this approach has necessarily increased the prestige 
of these occupations, or that in the long run it has gained for them the 
power of self-regulation. 

The main point here is that the importance of legal controls as a source 
of professionalism for some of the problem-solving occupations has proba- 
bly been oyer-emphasized at the expense of other alternatives which may 
in the long run be more beneficial in enhancing their status and prestige. 
It is further suggested that efforts to obtain exclusive jurisdiction over their 
stated fields of practice may be unattainable and unrealistic, given the fune- 
tions of these occupations and their bureaucratic setting. In the broadest 
sense, only a very limited amount of power may be attainable by any of 
the emerging modern professions which operate primarily in the complex 
organizational setting of urban government. Under such conditions, the 
major function of the professional association is to assist the employing 
organizations to recruit, train, socialize, and channel the appropriate per- 
sonnel into the appropriate positions, But they only share a limited amount 
of responsibility with the hiring agencies for establishing the conditions of 
professional work within the organizational setting. At worst, when it does 
not do its job well, the status and power of an occupational association 
may be so low that it will not ordinarily be consulted by the hiring agencies 
with respect to the placement of its members: that is, the agency itself 
determines its own job specifications within given skill areas, independent 
of the recommendations of the Tepresentative occupational associations. At 
best, the occupational associations do enhance their prestige and standing 
within the organizations they serve by seeing to it that the appropriate 
skills are fed into the bureaucratic machinery. When a professional society 
performs this function well, it will be consulted by the organizations it 
serves, and thus may be given a certain amount of control over the flow 
of personnel in and out of the professional job market, and over the training 
and socialization of recruits, Whatever self-interests may be served by this 
functional relationship is incidental, of course, to the larger task of provid- 
ing essential professional services demanded by the public. 


THE PROBLEM-SOLVING PROFESSIONS AND PUBLIC POLICY 


In the structure of urban governments and agencies, the professions 
occupy an intermediate and indeterminate status somewhere between the 
toutinized technical positions at the bottom of the organizational hierarchy, 
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which require minimum skills and training, and the managers of policy 
makers of the organizations which they serve. This causes no serious con- 
flicts for those professionals who define their roles in purely technical terms, 
or for those who do not view the service structures in which they operate 
as the most crucial aspect of their work. In other words, professionals who 
serve the personal needs of individuals and who view the individuals they 
serve—not the organizations which hire them—as their clients are probably 
most often found in this category; for example, many case workers or 
psychiatrists. 

But the nature of the tasks performed by many of the newly emerging 
problem-solving professions would suggest that these occupations also in- 
clude many individuals occupying professional roles which are directly 
concerned and involved with policy formulation and decision-making proc- 
esses at the highest organizational levels. Most of the technical decisions 
which are made in city planning, for example, are by their nature closely 
tied to and affected by public policy. Zoning decisions affecting future land 
use patterns, the adoption of housing density standards, and long-range 
facilities and capital budget programming are all part of the professional 
city planner’s technical work role, but it is imposssible to perform these 
tasks without regard to public policy. 

Therefore one finds in many service agencies what Wilensky calls the 
“program professionals.”** These are the problem-solving professionals 
whose commitments to particular programs and policies are as great as their 
commitments to the techniques and procedures of their professional field. 
According to Wilensky, the program professional exhibits the following 
characteristics: 


By virtue of his technical prowess, he makes himself indispensable as a policy 
advisor. In his job moves—between government and private agencies, civic orga- 
nizations, foundations, universities—he follows the programs to which both his skills 
and his social philosophy are bound. . . . End products of social pe these men 
combine professional standards of work with programmatic sense an > Sa 
an important link between professional and ci culture, the man of knowledge 
and the man of power.** 


Program professionals play an indispensable role in service organizations 
with rapidly changing and expanding functions, and they are in growing 
demand at strategic points in the urban service structure. For example, the 
community action and work-training programs of the ‘war on poverty,” and 
the many new kinds of educational programs aimed at the culturally de- 
prived in urban communities are illustrations of some of the newer users 
of the program professional variety. i 

Perhaps it is more accurate to view many of the program professionals 
that is, as individuals whose major role is to 


as organizational “innovators”—! i i ; fae 
create new organizational machinery for getting a wide variety of urban 


“housekeeping” done. At the very least, program professionals serve to co- 


ordinate existing programs in more meaningful and orderly ways. Innovat- 
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ing program professionals have had great impact on the structure and pol- 
icies of urban governments and private urban service agencies in recent 
years, and many of these innovators have been quite successful in achieving 
their program goals through some combination of personal effectiveness and 
situational factors which have made this possible. 

But the role of the professional program innovator does involve some 
inevitable strains and stresses which may significantly reduce its impact, 
and this is problematic for the professional groups involved. One major 
reason for this strain is that the efforts of the program innovators are often 
blocked by pre-existing power structures which may include better estab- 
lished professional groups, lay governing board or commissions, legislative 
bodies, or elected and appointed political officials. Social workers, teachers, 
and city planners, for example, are among professionals whose work is 
ordinarily controlled and dominated by combinations of politicians and lay 
governing bodies of one sort or another. Thus, the innovators in these occu- 
pations often come into direct conflict with the preexisting authority struc- 
ture over matters which cannot be clearly differentiated according to a 
technical-policy dichotomy. In such cases, the professionals often view the 
“politicians” as major sources of obstructionism in blocking the achievement 
of program goals which meet their own standards and expectations. Part of 
the frustration that results is, of course, also due to the fact that the large- 
scale and complex programming and reorganization that is so often a part 
of the program professional's procedures and objectives may take a good 
many years to get under way. Thus, public rejection of their proposals, or 
sharp opposition by elected political officials, after years of hard work and 
effort, can be especially discouraging and disillusioning to the program 
innovators, 

A second major source of role strain is that the program innovator not 
only is in frequent conflict with the officials for whom he works, but also 
frequently finds himself at odds with his own professional colleague group. 

In the earliest stages of professionalization, a newly formed professional 
association takes on the social movement characteristics of its members, 
and so there is a great deal of organizational support for experimentation 
and innovation. In fact, these may be important sources of prestige and 
recognition for the occupation, especially if they are successful. This is to 
say that new occupational groups attempting to get themselves established 
have a stake in producing a visible impact in their areas of specialization. 
For example, the activities of the earliest professional city planners in get- 
ting planning programs established as legitimate functions of local govern- 
ments actually did advance the status and prestige of the newly emerging 
city planning profession. 

f But for professions which have already found some niche in the occupa- 
tional hierarchy, innovation become less important as a source of status, 
and in fact, it may then be viewed by the professional society with caution 
or suspicion. In well-established professions, there have been many in- 
stances where innovators have been viewed with alarm as radicals or char- 
latans and expelled from membership from their formal associations. Also, 
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some innovators refuse to affiliate with the professional organizations as a 
matter of choice, which may be a matter of embarrassment to the profes- 
sional society, especially when such individuals have made prominent and 
acknowledged contributions to the larger society. To a certain extent this 
has already begun to occur in some of the problem-solving professions, 
where prominent innovators who are forced, or choose, to remain outside 
the formal colleague associations are labeled as outsiders, radicals, or non- 
professionals. 

When it reaches the stage where the innovator must become a maverick 
to his own technical profession, it may be said that the professional society 
has reached the stage where its self-conserving and protective functions 
have become dominant, at the expense of other important professional ob- 
jectives and considerations. Of course, it is difficult to determine with any 
degree of precision the point at which an occupation ceases to be “innova- 
tive” and becomes “conservative.” However, the point here is that in the 
advanced stages of professionalization, professionalism in the conservative 
sense and innovation are two processes that may be partially incompatible, 
both for the professional society and for individual practitioners. Therefore, 
whether the innovator role in urban government can ever be fully profes- 
sionalized in the traditional sense depends to a large extent on the degree 
to which the professional society is willing and able to reconcile the two 
incompatible roles. 

Failure to reduce this source of role strain may produce several unfor- 
tunate outcomes. First, many program professionals may retreat from the 
somewhat complex and difficult to maintain mixed, technical policy-making 
orientation to a simpler and less difficult occupational stance. For example, 
they may retreat either to a strictly technical orientation, which stresses the 
procedural aspects of their work rather than the policy aspects, or to a 
form of provincialism or “localism” which allows them to become a com- 
pliant part of the local power structure and to adopt the prevailing policies 
and goals as their own. As another alternative, the program professional 
may retreat to a “careerist” orientation which stresses job advancement, 
security, and the symbols of professional status, rather than either the tech- 
nical or policy aspects of his work. 

All of the forms of professional retreatism mentioned above are probably 
motives for the legalistic kinds of protectionism described earlier, but, more 
important, they serve as barriers to the maintenance of innovating and 
mixed types of technical policy roles for the problem-solving professions. 
In the fluid and rapidly changing social context in which these occupations 
function, such retreatism ought to be viewed as among the pathologies of 
professionalism, rather than among its essential characteristics. 


PROBLEM-SOLVING PROFESSIONALS AS GENERALISTS 


One of the most important barriers to full professional status for many of 
the newer problem-solving occupations is that they are largely dependent 
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on a variety of other disciplines for the development of their own body of 
knowledge and techniques. Although some of these occupations focus on 
problems of organization while others are most concerned with problems 
of human relations and/or personal pathologies, the fact is that virtually all 
of them borrow their skills from a full range of previously existing profes- 
sional areas and disciplines. For example, city planning borrows heavily 
from architecture, engineering, law, economics, geography, public admin- 
istration and sociology, while social work is rooted in sociology, psychology, 
psychoanalysis, and some aspects of public administration. In particular, 
most of the problem-solving occupations would appear to be especially well 
grounded in the social science disciplines. 

What many of these occupations have attempted to do is to carve out 
job territories which represent unique and distinct combinations of some 
of the above skill areas. At the same time, they have attempted to avoid 
specialization within new kinds of narrow limits. What seems to be emerg- 
ing, at least among the Program-oriented professions, is a “generalist” 
orientation. This orientation is reflected in their self-images and self-defini- 


tions, as illustrated by a city planner in the following image of his own 
occupation: 


The man most likely to succeed and to be happy in the planning profession is the 
one who possesses foresight; social consciousness; ability to analyze broad situa- 
tions, and to synthesize multitudinous details in order to grasp common elements; 
the broadest sort of imagination and interests; and the ability to engage in con- 


structive and creative efforts involving relationships between the problem and 
factors of modern living . . . 15 


It would appear that a generalist approach is essential to the program 
professions if they are to have a significant impact on the communities they 
serve, but such an orientation has been extremely difficult to achieve and 
maintain, given the prevailing trends toward increased specialization in 
almost all aspects of urban living. In fact, the professions themselves are 
usually defined as technical, or “functionally specific,” within limited and 
well-defined areas of specialization. Carr-Saunders has stated the problem 
of the more generalized occupations this way: 


Where the technique is Specialized, the rise of a 
it is generalized, its comin: 
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sions are based. The specialization of the source disciplines in turn has led 
to increased compartmentalization and competition within the education 
framework, and of course, this is not an appropriate training background 
for a generalistic orientation. Some professional schools have attempted to 
create and maintain a generalist approach by creating a variety of inter- 
disciplinary programs, but these programs are relatively few and their 
status in relationship to the professional schools from which they stem is 
often precarious and marginal, Also, most of the interdisciplinary programs 
(urban studies, for example) are not primarily designed to train profes- 
sional practitioners in the conventional sense. Thus, the professional schools 
(the field of city planning is probably the major exception here) to date 
have not been major contributors to the development and maintenance of a 
generalist orientation among practitioners. 

The hiring agencies are still another barrier to a generalist approach. 
Modern personnel and civil service procedures have increasingly fragment- 
ed the division of labor into more and more specialized positions and job 
specifications within public and private agencies. Very little room is left 
open in the service agencies for the generalist, and there is no well-estab- 
lished niche for this kind of professional, except perhaps as an outside 
consultant, Perhaps some professionals who have become administrators 
near the top of the organizational hierarchy actually do play a generalized 
role, but this is usually only after long careers as technical specialists in 
some more limited aspects of the agency's work. 

It may be that as new programs and institutional arrangements develop 
in response to increasingly more complex urban problems, there will be 
more room and opportunities created for professionals to function as gen- 
eralists, but within the existing maize of established agencies and depart- 
ments of urban government, the resistance to such change is still great. 


SUMMARY 


The professionalization of the problem-solving occupations has had 8 
positive and negative consequences for the occupations themselves, for the 
agencies in which they are employed, and for the communities they serve. 
Some of the positive contributions of professionalization, at least in its a 
liest stages, include the introduction of expertise and innovation into e 
service structure, the upgrading and broadening of the skills and perfor- 
mance of agency staffs, and the creation of new and attractive career pee 
tunities for service professionals. But the active search for the ie ani 
psychic benefits of professional status has also unduly emphasize! aig 
tional self-interest and interprofessional rivalry, which detract from the 
potential value of the services offered by these occupations. For those a 
vice occupations which already have become reasonably well established, 
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conservatism and protectionism have become forces which impede their 
value as the source of bold and comprehensive new approaches for dealing 
with social problems. 

The capacity to innovate, within sensible limits, is essential if urban 
communities are to respond successfully to the forces that threaten their 
future growth and development. That is, they must be capable of abandon- 
ing those programs and policies which are ineffective or obsolete and be 
willing to create and adopt more promising alternatives. Urban service 
occupations have aided this process in the recent past, as illustrated by 
many of the more successful innovations in city planning, urban renewal, 
community development, public health, social welfare, mental health, cor- 
rections, and urban education. But more effective approaches still need to 
be developed in these areas, and the program professionals are among the 
vanguard of those best equipped to bring about such changes. Much of the 
responsibility for creating sufficiently broad and imaginative approaches 
rests with the professional training schools and professional associations that 
provide the necessary skills and attitudes. Perhaps this can best be achieved 
by establishing closer ties than is currently the case between the training 
schools and the professional associations, on the one hand, and the agencies 
which employ them, on the other hand. In this way, a better fit can be 
provided between the skills and performance actually needed by responsive 
urban communities, and the skills, ideology, and career expectations that 
are produced in the schools and associations, 

Finally, the whole area of interprofessional relations between rival ser- 
vice occupations needs to be improved, because excessive jurisdictional 
battles designed to establish legal monopolies over their respective fields 
of practice reduces the possibility of coordinating and integrating their 
professional contributions into a more effective and meaningful service 
package. In the long run, interprofessional cooperation is more likely to 
enhance the status and prestige of these occupations than the protective 
jurisdictional disputes that are central to many current strategies for pro- 
fessional growth and development. 

The selections to follow, unlike those in previous chapters, do not all 
necessarily offer solutions to the problems that have been discussed here, 
primarily because the problems inherent in the professionalization of prob- 
lem-solving occupations are themselves too recent, or heretofore unrecog- 
nized, to have been adequately dealt with in this way. Instead, these selec- 
tions are intended to explore still further the complexities and consequences 
of the professionalization Process, to more specifically identify some of the 
difficulties faced by particular problem-solving professions, to delineate 
more clearly the relationship of these occupations to their clients or to the 
social problems they hope to solve, and to consider more fully the complex 
service structures in which the problem-solving professions operate. The 


final selection speculates on some future problems and prospects for the 
problem-solving professions, 
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THE SOCIAL SERVICE CRISIS 
THE DILEMMA—SUCCESS FOR THE AGENCY 


OR SERVICE TO THE NEEDY? 


Martin Rein 


The social services are, in the 1960's, 
becoming the major means by which 
many more persons can hope to “par- 
ticipate in prosperity’—an early slogan 
for the “war on poverty.” Therefore, the 
organization and distribution of the social 
services, critical now, will become a 
crucial problem in the next decade or two, 
The Negro protest is already exerting 
heavy pressure for more equitable dis- 
tribution and better organization. Em- 
phasis must increasingly shift from 
“stabilization” and individual security to 
the overall expansion of individual oppor- 
tunity and general economic growth. 
“Who gets what and how” will become 
an important political, as well as tech- 
nical issue. 

By social services I mean those forms 
of collective intervention which are out- 
side of the market place and which in- 
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clude education, medical care, recreation, 
guidance, mental health, and social work. 
In a period of rapid social change such 
as ours, we must examine afresh the 
fabric of our social service network. “We 
need to consider,” as Richard Titmuss, 
professor at the London School of Eco- 
nomics, so pointedly observed, “not only 
embarking on new social services but re- 
form of existing ones.” This paper ex- 
amines some of the more glaring deficien- 
cies in the local social services. 


Almost every reader knows of people 
who have fallen into trouble that did not 
fit into any social service’s individual 
definition of its function, and who were 
therefore in effect, when all the buck- 
passing was finished, deprived of help. 
What is not so often mentioned are the 
trials of those who became involved with 
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too many social services, each with differ- 
ent values, goals, and systems of classifica- 
tion. If these conflicts get settled at all, 
it is all too often in line with precedent or 
the relative powers of the agencies, 
rather than according to what the 
recipients actually need. In addition to 
all his other problems, the recipient must 
make such adjustments as he can between 
several authorities each of whom , has 
different ideas of who he is, what his 
problem is, and what should be done with 
him. 

Each agency in a local social service 
network functions as an autonomous 
unit, and acts according to its own inter- 
pretation of what its mission is. Each has 
different aims and different approaches. 
Coordination is poor and accountability 
almost absent. Social policy's attention 
has been riveted on problems of case 
integration, program coordination, and 
gaps in services. Attempts at better co- 
operation have been numerous, although 
historically they have met with small 
success, By contrast, the need for more 
basic social reform has been, until recent- 
ly, almost completely neglected. 

The dispensers of services themselves 
decide a recipient’s problems, needs, and 
the appropriate moral attitude to take. A 
fatherless family is likely to get financial 
help if the mother applies to public wel- 
fare—and substitute child care if she goes 
instead to a child welfare agency. Agency 
function, and not necessarily the client's 
situation, determines the nature of the 
Services dispensed. 

Often agencies negate each other's 
work, In one community we studied, the 
Society for the Prevention of Cruelty to 
Children sharply reduced the percentage 
of its cases sent to court, consistent with 
the standards of good professional prac- 
tice. The other community agencies, ap- 
parently disagreeing with SPCC’s man- 
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agement referred SPCC’s cases to court, 
and the net effect on the community was 
nil. 

In the end agencies generally do what 
they want within the limits of their power. 
D. Donnison, professor of the London 
School of Economics and Political 
Science, notes that voluntary service 
projects “arise from a wish to serve rather 
than from a problem to be solved.” Proj- 
ects favored by agencies are those which 
lend prestige, attract public support, and 
avoid controversy. The situation is com- 
parable to Dr. Mandeville’s famous 
doggerel about the bees which prospered 
as a community because each bee pur- 
sued its own individual task with vanity, 
envy, vice and waste. 


Competing Views 


The work of community agencies can 
be viewed in four competing ways: as & 
form of supply designed to meet a con- 
sumer demand; as assistance in self- 
actualization; as help for the helpless; or 
as promotion of adjustment and con- 
formity. 

Accordingly, recipients may also be 
viewed by the dispenser of the service in 
four different ways: 

1, as customers purchasing a service 
for which they have been solicited or 
recruited—for instance, for the use of 
recreation or group work services; 

2. as clients or patients—if the service 
dispenser is considered to be a therapist 
of some kind, assisting others to under- 
stand and realize themselves; 

3. as victims of circumstance or so- 
ciety, deprived and relatively helpless, 
aided by the dispenser to win access to 
resources and rights previously beyond 
reach; 

4. or as deviants who have broken 
moral and legal rules and whom the ser- 
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vice network must bring into line. This 
pressure toward conformity takes place 
in a supposedly pluralistic society in 
which variety is officially considered a 
virtue, and in which professionals are 
themselves not clear where acceptable 
variation ends and dangerous deviancy 
begins, 

Services may therefore be “sold,” 
offered, provided as rights, or imposed 
as obligations, 

Customers and clients are supposed to 
have more control over their fates than 
victims or deviants. (Customers, in turn, 
are presumably more individually respon- 
sible than clients—‘let the buyer beware” 
is not considered an acceptable slogan 
for therapy.” Customers are “sold,” clients 
“treated,” victims “cared for,” and devi- 
ants “controlled.” “Sales and therapy” 
imply personal responsibility; “care and 
control” mean community responsibility. 

Great confusion results when different 
dispensers hold different views of the 
same classes of individuals, How, for in- 
stance, should an illegitimate birth be 
defined? To many professionals it is a 
psychological symptom, an outcome of 
internal emotional stresses—the mother 
must therefore be treated as a client or 
patient. But morally she may be a devi- 
ant—and there are frequent movements 
to abolish, or severely limit, welfare pay- 
ments to mothers who continue to have 
illegitimate children—the hope being that 
this may also limit immorality. But social- 
ly and economically the illegitimate 
mother may be a victim, Many studies 
have established a strong relationship 
between illegitimacy and inequality. 
Raymond T. Smith of the University Col- 
lege of the West Indies has shown that 
when steady incomes are available to 
Negro families in the Caribbean there 
is greater family stability, less male 
desertion, and fewer illegitimate births, 


The Professionalization of Problem Solving 


From this view effective help is a matter 
of reducing inequality and expanding 
opportunity. In short, how we define 
“illegitimate birth” determines the fate 
of mother and child—and, in practice, 
the fates of many mothers and children. 

To wrongly label a victim a client can 
have the unintended effect of “cooling 
the mark out”—that is, disposing of the 
case without disposing of the cause, and 
keeping the victim from seeking further 
help (or from demanding it) by impress- 
ing on him that the fault lies only within 
himself rather than in outside circum- 
stances, 


Prestige and Reward 


Those who serve “clients” and provide 
“therapy” enjoy the highest professional 
prestige; but those who “care” for “vic- 
tims” have the lowest prestige—in fact, 
they are sometimes blamed by the public 
for what the victim is and does, There- 
fore, each dispenser tries to improve his 
social status by calling what he does 
“therapy,” and by trying to reclassify his 
recipients as “clients’—or at least by ex- 
cluding those who stand little chance of 
becoming clients. There is always a 
tendency for deviants, victims, or cusi 
tomers to be transformed into “patients” 
and for their problems to be treated as 
“sickness.” 

As social service comes to be dominated 
by the concepts of clients and customers, 
care and control as explicit goals become 
more and more unpopular—are con- 
sidered less “worthy” pursuits. Profes- 
sionals shun working in such places as 
welfare departments, prisons and re- 
formatories, Delinquency and dependen- 
cy come increasingly to be considered 
malfunctions or flaws of personality— 
with less and less emphasis on changing 
the conditions in which they occur. 

In the end, the decision about which 


label to attach to a recipient can become 
a political decision. Is public relief a form 
of public subsidy for low wages in an 
economy which cannot keep all its labor 
force working? Or is there more political 
advantage in calling welfare cases per- 
sonal failures with low intelligence, low 
motivation, and high pathology—that is, 
the poor have only themselves to blame 
for their poverty? 


Neglecting Those in Greatest Need 


The service network is so organized 
that many in extreme need cannot find 
their way to it. If they do manage the 
tortuous, badly lighted path, they often 
find themselves ineligible for help; or, if 
eligible, their own ideas of what their 
problems are can differ strongly from 
what the professionals tell them. Services 
originally designed to act as a doorway 
and a mirror for community needs often 
act instead as a barrier. 

Agencies neglect those in greatest 
need because there is pressure to accept 
“good” clients who will deliver all the 
rewards that professionals and agencies 
need or want. A “good” client is coopera- 
tive, motivated to use what is offered, 
capable of improvement, and eventually 
able to express gratitude. The lower the 
social class the less likely that individuals 
will be able to meet the standards of the 
“good” client. In short, it is preferable, 
and nicer, to work with cases amenable 
to easy change than with so-called 
“hopeless” persons and families. 

The labels for the hard cases, many of 
whom are in extreme need, vary—they 
may be called “multi-problem,” “chronic,” 
or “unreachable.” But such labels high- 
light the specialization, differentiation, 
and narrowing of services offered by 
agencies rather than the problems of the 
Service recipients. In our study of SPCC, 
it was found that the more often a case 
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was referred for help, the less likely that 
help was to be given. Many reasons ac- 
count for this rejection—professionals 
claim that little can be done for such 
“hopeless” families, and time and money 
are better spent where they can do more 
good. Yet some agencies—all too few— 
specifically concentrate on helping the 
most rejected. Many non-professional 
organizations like the Salvation Army, 
and some professional organizations 
like the Pavinstedt Clinic in Boston, take 
as their main tasks the care of the dis- 
carded and ignored. 

Richard A. Cloward describes this 
rejection as “planned disengagement.” 
He notes that the number of cases delib- 
erately closed out “at the end of the first- 
interview increases rapidly as social class 
declines.” He accurately concludes that 
there is “something in the nature of pro- 
fessional technology that exerts pressure 
for disengagement whatever the setting.” 
He describes how private agencies pass 
on their rejects to public agencies: 


Private residential treatment institutions 
for juvenile delinquents . . . pass on their 
difficult cases to the public training 
schools; settlements and community agen- 
cies arrange to have the more difficult gangs 
worked with by public detached street 
workers; family agencies abandon so-called 
multi-problem families to public welfare; 
private hospitals shrug off the chronically 
ill to the back wards of public custodial 
hospitals. 


Professional Rigidities 


The rise of “professionalism” and of 
“professional organizations” among social 
service workers is itself a hazard for those 
in greatest need, When a group of persons 
who perform a service band together to 
control the body of persons who may 
legitimately perform that service, certain 
inevitable consequences follow: a striving 
to raise their own prestige and rewards; 
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a tendency to overdefine the skills needed 
to do the work; a limit on those who 
may do it, and to whom it may be done; 
a growth of fringe technicians for the 
dirty parts of the job; and an increasing 
concern with “professional standards,” 
personal satisfaction, and income. The 
danger, as noted, is that the interests of 
the recipients can easily become sub- 
verted to serve the interests of the dis- 
pensers. 


Individualistic Bias 


Barbara Wooton in her incisive analy- 
sis of “Social Science and Social Pathol- 
ogy” notes: “We prefer today to analyze 
the infected individual rather than to 
eliminate the infection from the environ- 
ment.” When we meet maladjustment, 
we propose individual therapy; when 
confronted with expanding delinquency, 
we ask for more probation officers; when 
we see widespread ill health we call for 
more physicians. We assume that the 
expert has the magic competence to cope 
with a problem by dealing only with the 
individual. 

In our study of protective services in 
one community, we were given many 
strong moral and psychological opinions 
and judgments about how to handle 
neglectful parents, but the families were 
judged in isolation from their environ- 
ments, Professional workers did not even 
have systematic information about oc- 
cupations, incomes, or integration of 
families into their neighborhoods, The 
professional strategy of separate, individ- 
ual treatment seems to screen out basic 
background information that they agency 
needs to treat the individual as part of a 
social milieu. 

Very many cases, of course, do call for 
separate, personal treatment. On the 
other hand, something like mass unem- 
ployment creates such a destructive 
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atmosphere that the social structure itself 
requires treatment before much can be 
done for the individual. It is like trying to 
solve rush hour traffic jams by concentrat- 
ing on making each car and driver—more 
precisely, those cars and drivers who en- 
counter problems and are picked up by 
repairmen or police—as efficient as pos- 
sible, all the while scolding the drivers to 
obey all laws and drive right, or trying 
to rehabilitate them by sending them to 
driving schools. But clearly, more efficient 
automobiles and more responsible drivers 
will not solve traffic jams. 


Criticism and Change 


One of the more encouraging develop- 
ments of this decade is the rising chorus 
of criticism of the social service network. 
Most of this criticism has come from the 
outside—from James B. Conant on Amer- 
ican education, from O. L. Peterson on 
health, from Alvin W. Gouldner on social 
services, and from Robert Morris on social 
planning, 

Historically, pressure for reform has 
usually started from the outside—institu- 
tions seldom seriously criticize or reform 
themselves. 

But what will really bring reform? The 
symptoms of illness are blatant; but are 
the doctors—or critics-sure of what 
causes the disease? 

Some critics see the basic fault in the 
great numbers of independent agencies 
and in the lack of central standards or 
control. Social service is in many ways 
the last bastion of free enterprise. Any 
time that two people come together in 
the name of good works, they can start 
a welfare agency and scramble around 
for funds, personnel, and clients. They 
can even claim to be coordinating the 
work of other agencies, who in turn have 
the right to ignore them. This lack of 
focus is often defended as basic to our 


democratic way of life. It is helped along 
by the lack of positive national goals. 

Other critics see the trouble in “institu- 
tionalization”—the pioneering institutions 
of yesteryear become the conservators of 
today, interested in surviving and repel- 
ling invaders of their entrenched for- 
tresses, They respond less and less to the 
social problems for which they were 
designed—often at the very times that 
needs are greatest. 

Some scholars criticize increasing spe- 
cialization by both professionals and 
agencies, with longer and narrower 
training required, and with increasing 
splintering of functions. 

Finally, some critics think that the fault 
goes down to the root; that social welfare 
services are primarily concealed devices 
for distributing, preserving, and multiply- 
ing advantages and privileges, rather 
than for reducing inequality. It is inevita- 
ble, from this view, that the most under- 
privileged should be ignored. 


Planning Goals 

Planning organizations trying to rem- 
edy the situation select one or another of 
the defects of the social service network 
against which to concentrate their main 
thrusts. Three general action programs 
are emerging: 


1. redefining agency boundaries, 

2. servicing rejected populations, 

3. reducing concentration on the indi- 
vidual only—the “individualistic Bias.” 


The redefinition of boundaries has 
actually been proceeding for some time. 
The shift from caring for people in some 
central “warehouse” institution, to caring 
for them in their own homes or in the 
community, is fundamental and historic. 
Almshouses have given way to public 
welfare; hospitals send chronic patients 
to nursing homes, and mental hospitals 
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allow extended home visits where pos- 
sible. Children have moved out of orphan- 
ages and into foster homes. 

One form that planning to redefine 
boundaries may take is illustrated by the 
federal regulations governing grants to 
states for construction of mental health 
centers. To make sure that no major break 
in patient care occurs within or outside 
the hospital—a critical problem at present 
—federal regulations attempt to secure as 
a condition for federal grants more than 
a vague promise of cooperation between 
in-patient, out-patient, and after-care 
services. They want a firm contract as- 
suring smooth transition of patients from 
one service to another, The goal is ambi- 
tious; the problems to overcome are 
formidable. 


The Fringe Groups 


Every agency develops a marginal 
group of people it is supposed to serve 
but doesn’t want. Courts and reforma- 
tories acquire chronic repeaters; hospitals 
house alcoholics who keep returning 
though their alcoholism is not helped; 
and schools worry what to do about drop- 
outs. All such unpopular groups have one 
quality in common: the agencies that 
serve them believe they have little chance 
to improve. 

Planning for reform therefore must 
concentrate first on encouraging institu- 
tions to keep trying to serve these un- 
wanted persons, providing extra money 
and services to improve effectiveness. 

In an effort to correct the “individ- 
ualistic bias,” some service planning is 
explicity directed at changing institu- 
tions. Plans to reduce delinquency—in- 
cluding those of the President's Commit- 
tee on Juvenile Delinquency and Youth 
Crime—are taking as a major assumption 
the fact that our social institutions them- 
selves throw up barriers that effectively 
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wall off the poor from access to dominant 
values and satisfactions, and that slum 
youths often tum delinquent because 
they find no other way to acquire them. 
Therefore, these programs are aimed at 
providing such access, and changing the 
institutions accordingly. 


New Bottles, Old Wine 


These are the new approaches and 
attacks on the old problems. How effec- 
tive are they? 

As might be expected, they are en- 
countering trouble. Each community ap- 
proaches the job of redefining agency 
boundaries afresh, as if no one else had 
ever had the same problem. As with local 
efforts toward reform in the past, the 
danger is that there will be a busy jug- 
gling of boundaries and shunting back 
and forth of recipients, but no compre- 
hensive approach involving fundamental 
change. A major reduction in agency 
independence must occur to assure con- 
tinuous flow between resident and com- 
munity organizations. Enforceable plans 
that would actually assure an accountable 
meshing of pre-care, institutional, and 
after-care services are at present notable 
by their absence—though, as mentioned, 
mental health programs which want fed- 
eral money in the future will have to 
assure such continuing care. A cynical 
view would hold that the main difference 
between the new reform programs and 
the old may lie only in the sources and 
amounts of money. 

New plans to “reach the rejected” 
continue to “cream off” the most able and 
fluff off those who most need help, For in- 
stance, California developed an elaborate 
program to train minority members to 
find jobs in the aerospace industry—but 
the standards grew so rigid that the target 
population was missed. The Labor De- 
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partment recently reported that retrain- 
ing programs generally catch the younger 
and better educated workers, and leave 
untouched the hard-core unemployed. 


Change the System 


In practice, planners still avoid chang- 
ing the system in favor of changing the 
individual, This is not always conscious; 
it may proceed by small and almost im- 
perceptible steps; but it occurs when the 
program is specifically designed to bring 
about fundamental change. 

“Citizen action programs” is an ex- 
ample. Purportedly, these groups are 
supposed to change institutions. Im- 
mediately and primarily they aim to 
shake urban dwellers from apathy, to try 
to get them concerned and involved in 
the larger community. The actual results 
are less impressive. Ends and means be- 
come subtly blurred: the promotion of 
groups that encourage participation and 
concern about the psychological health 
of the individuals in the groups, comes 
to replace the goal of institutional change. 

We are leaving the institutional edifice 
as it is. The gardens are beautified while 
the mansion is untouched. We shovel on 
remedial programs while neglecting to 
modify architecture, We build around 
existing institutions, and parallel them, 
but do relatively little to change the basic 
structures of the social services and their 
interrelationships. The entrenched inter- 
ests of bureaucratically encrusted and 
feuding departments and agencies are 
not seriously attacked or dislodged. 

Perhaps in desperation, the emphasis 
may shift to creating new institutions 
rather than reforming old. New youth 
training centers spring up—but there 1$ 
little attempt to change the vocational 
high schools in the same towns. In one 
metropolitan city the Mayor's office, the 


Ford Foundation, and other sources are 
supporting a new agency organized by 
Negro leaders which in effect attempts to 
set up a separate school system parallel 
to the public vocational schools. The rea- 
son given for such duplication is that the 
new may improve the old by serving as 
model and pilot; presumably small pro- 
grams affecting small populations for 
short times may eventually arouse pres- 
sures and set patterns for major overhaul. 
How this may be done has not been clear- 
ly thought through. The result can easily 
be the illusion of change. 


Demonstrations 


How can we account for these failures 
—the neglect of comprehensive overall 
planning, the “creaming off” of the most 
able, the avoidance of real institutional 
change? I believe that equating social 
planning with “demonstration programs” 
is one major cause. 

The “demonstration-research” project 
may well be the major instrument which 
planning organizations employ in their 
efforts to promote social planning in 
America today. Although not all the 
evidence is in, and not all demonstration 
programs are the same, growing indica- 
tions are that many are not turning out 
as planned, and may actually contribute 
to the neglect of the aims for which they 
were set up. 

The severest critics blame this on the 
concept itself: they say that demonstra- 
tions by their very nature lead to the 
crippling of overall planning—they are 
fragmented, narrow in focus, and serve 
to act as stop-gaps, interfering with 
realistic attempts to come to grips with 
major mass social problems. Harvey 
Perloff has argued that programs like 
Mobilization for Youth, which serves a 
limited group in a small corner of New 
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York and costs more than $12,000,000, is 
essentially misplaced do-goodism dis- 
tracting attention from the major job that 
needs to be done. 

Further, as S. M. Miller points out, 
demonstration projects, too, eventually 
become committed to success, and come 
to concentrate on the “good risk client.” 
The result is not fewer “poor risk” cases 
but more—those who cannot adjust to 
society, those who cannot adjust to the 
social services, and those who cannot 
adjust to the new demonstration. 

For a variety of reasons, original pur- 
poses become undermined. One reason is 
that federal money is often supposed to 
be matched by local money, on the ground 
that only communities willing to put up 
their own money are really interested in 
change. This results, however, in politi- 
cal horsetrading in which often only the 
“safe-thing” survives. Local community 
agencies tend to support projects which 
will not challenge the established distri- 
bution of power and influence, and which 
will more likely result in “success.” 

There are many other complex reasons 
why the new programs are not accom- 
plishing their goals, but all are related 
somehow to the nature of the society in 
which we live. The failures in the social 
services reflect the basic character of our 
society—a private economy in which 
specialized service can easily become 
fragmented, tradition-bound, and bu- 
reaucratic; and in which vested interests 
leave intact or strengthen present in- 
equalities. Local planning organizations, 
developing programs of limited scope, 
often fighting for their own survival, can- 
not really dent such a well-supported 
structure. Perhaps major national pro- 
grams capable of modifying the opera- 
tion of an unfettered market system, such 
as the Social Security Act of the 1930's, 
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could accomplish something fundamen- 
tal; but nobody is suggesting them 
today. 


Telling the ‘‘Non-Success"’ Story 


If planning organizations cannot really 
effect much change, they can at least con- 
front the public with the facts, and thus 
pave the way for more fundamental 
planning for the late 1960’s and 1970's. 
In the meantime, what is needed are at 
least some “non-success oriented” dem- 
onstration programs which probe basic 
policy issues and structure, which ask the 
tough questions and refuse to concentrate 
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on looking for proof that all is well. Some 
researchers suggest that the deeper they 
probe the public assistance system the 
more they become convinced that what 
is needed is not more tinkering with it, 
but abolishing it altogether, and sub- 
stituting something like a “negative in- 
come tax.” 

This suggestion may not hold up under 
further analysis; but whatever its conclu- 
sions or future, non-success research is at 
least research in the service of social 
criticism rather than in the service of 
social apology. 


PROJECT CAUSE, THE FEDERAL 
ANTI-POVERTY PROGRAM, 

AND SOME IMPLICATIONS 

OF SUBPROFESSIONAL TRAINING 


Jesse E. Gordon 


The Federal Anti-Poverty Program has 
brought home an awareness of a develop- 
ing problem in our national life, that of 
youth unemployment. The magnitude of 
the problem can be sensed from the fol- 
lowing statistics. The rate of unemploy- 
ment for those in the age range of 16 to 
21 years is approximately 15%, three 
times the national average of 5.7%. There 
were 1.2 million jobless youth in 1963, not 
counting those who were in school. This 
unemployment is not evenly distributed 
over all youth; it is heaviest among non- 
whites. Twenty-seven percent of non- 
white youths within the 16- to 21-year 


age range are jobless. This is double the 
rate of unemployment for white youth. 
Further, the unemployment rate for non- 
whites is rising twice as fast as the rate 
for whites, a trend which has existed at 
least since 1955. That these differences 
between whites and nonwhites in unem- 
ployment are not only a product of differ- 
ences in educational attainment is indi- 
cated by the fact that when education 
is comparable (i.e., comparing nonwhites 
with high school diplomas with high 
school graduated whites), the unemploy- 
ment rate for the nonwhites is still twice 
that of the whites. 


From American Psychologist (May 1965), Reprinted by permission of the author and the 


American Psychological Association. 


Project Cause, The Federal Anti-Poverty Program 


These problems will further multiply in 
the immediate future. Between 1964 and 
the end of this decade, 17 million youth 
will reach labor market age. Current esti- 
mates indicate that 7 million will have 
quit school before the twelfth grade. 
These 7 million are very likely to include 
the 3.5 million young people growing up 
in poverty families (i.e., families earning 
less than $3,000 a year) containing five 
or more children to be supported by this 
inadequate income. 

We know what tends to happen to 
out-of-work and out-of-school youth. 
They concentrate in slums where they 
can find “something” to do—as reflected 
in crime statistics. Eighty-eight percent 
of all car thefts are committed by people 
under 25 years of age. For crimes of 
homicide, rape, robbery, burglary, ag- 
gravated assault, larceny, and auto theft, 
46% of all arrests are of young people 18 
years or younger. 

To make matters worse, the national 
trends are for an increasing loss of entry 
level jobs. While there are increasing 
needs for older, skilled technical person- 
nel, farm employment which has func- 
tioned as an introduction to the world of 
work for young people has declined. 
Automation tends to displace the least 
skilled, the least trained, the least edu- 
cated, the youngest workers. 

The evolution of societies and cultures 
is highly coordinated with the kinds of 
economic situations within which the 
societies and cultures exist. Linton and 
Kardiner (1952) showed us how the 
culture of Tanala-Betsileo changed in 
response to the change from dry to wet 
rice cultivation. It is no less true that the 
subculture of America in which unem- 
ployment has been most chronic, and in- 
deed, has become hereditary, has made 
its adaptations. Where work has tradi- 
tionally not existed, there is little achieve- 
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ment motivation. Where opportunity 
does not exist, there is disbelief in the 
rewards for work. We thus have a grow- 
ing group of young people who do not 
value work, who do not believe in the 
rewards of work, and who therefore have 
no skills appropriate to the labor market. 
Even if they would, they do not know 
how to apply for a job, they do not know 
how to behave in the social role of an 
employee, and thus they do not know 
how to keep a job. As this group grows 
in size, it will constitute an ever-increas- 
ing danger to the larger society; the irony 
of it is that the subculture of chronically 
unemployed youth has evolved to the 
point at which even the availability of 
work is insufficient by itself to end the 
unemployment. Making jobs available to 
people who have little interest in work, 
little belief in its rewards, and no skills, 
produces the paradox of continued unem- 
ployment together with labor shortage. 
We are thus in the unfortunate position 
of sitting on a powder keg and not know- 
ing how to defuse it. 

If the availability of jobs is no longer 
sufficient to solve the problem, then per- 
haps job availability plus vocational 
counseling, guidance, and employability 
development is what is needed. Indeed, 
it seems to be the only possible solution 
and it is the one which forms the organiz- 
ing principle for several aspects of the 
Federal Economic Opportunity Program. 
But in many ways this may seem to be 
a most unpromising solution. The very 
existence of masses of chronically unem- 
ployed and unemployable youth testifies 
to the continued failure of counseling and 
guidance as professions and as a body of 
social institutions to meet the need. And 
this failure is as deeply rooted and struc- 
tural as is the problem of chronic unem- 
ployment. I would like to discuss quite 
briefly some of the dynamics which have 
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prevented counseling and guidance, psy- 
chology, and social work from dealing 
effectively with this problem in the past. 
Much of what follows may be generalized 
from the field of vocational counseling 
to other aspects of the helping professions 
which may be involved in the several anti- 
poverty programs, such as teaching, case- 
work and group work, family counseling, 
child guidance, programs for the aging, 
etc. 


PROFESSIONAL UNPREPAREDNESS 


1. Lack of Techniques 

The counseling process and its array of 
associated techniques as represented in 
the standard textbooks and educational 
curricula is one which has been evolved 
through decades of practical experience 
and research with middle-class clients and 
subjects, most in both categories being 
students, The techniques which have 
been developed are therefore specifically 
appropriate to well-motivated applicant- 
clients who are verbally expressive and 
quite accepting of middle-class values 
relative to work and achievement. They 
are accustomed to accepting the kind of 
role assigned to a student-client vis-à-vis 
a counselor, social worker, or psycholo- 
gist, and to working within that role, 

While some experimental and demon- 
stration agencies in recent years have 
tried various new procedures for making 
contact with disadvantaged youth, for 
motivating them, counseling them, and 
training them, these techniques have not 
yet been collected into a coherent body 
of principles and methods, they have not 
been adequately communicated to the 
profession, and they have not found their 
ways into university programs of coun- 
selor preparation, into textbooks, and 
into the repertories of counseling agen- 
cies by and large. Some idea of the in- 
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appropriateness of the standard tech- 
niques can be gathered from the difficul- 
ties faced by the Selective Service Re- 
habilitant Program. The program was 
started last February 17 to help disadvan- 
taged youth, mostly school dropouts and 
unemployed, to find employment and a 
place in society. The program hoped to 
do this by guiding draft rejectees into 
state employment offices for interviews, 
counseling, and job placement, in the 
traditional model of vocational counsel- 
ing. 

Underemployed and unemployed re- 
jectees were invited by letter to visit 
employment service counselors in their 
offices to talk about jobs and career plan- 
ning. Of the 234,000 rejectees so invited, 
of whom 78,000 were unemployed, only 
42,000 showed up for interviews, and of 
these 32,000 were unemployed or under- 
employed. Thus the majority of the un- 
employed and underemployed who re- 
ceived letters—46,000—failed to respond. 
And of the 42,000 who did respond, fewer 
than 13,000 were referred to jobs; fewer 
than 7,000 of these hired, and some for 
only a few days. One-third of these in- 
vited Selective Service rejectees had less 
than an elementary education; 80% were 
school dropouts, It is apparent from this 
experience that arranging for an office 
appointment for counseling services is an 
unsuccessful way of making counseling 
services available to these youth, and that 
the services available for those who do 
respond are inappropriate and relative- 
ly nonproductive, The United States Em- 
ployment Service recognizes this now, 
and has begun a program of stationing 
Employment Service personnel in the 
induction centers themselves; they are 
going to where the clients are instead of 
waiting for these unemployed to come 
to them. 
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2. Class Bias in Recruitment and Training 
of Professionals 


Whether it is cause or effect of the 
middle-class orientation of counseling 
techniques and procedures, it is true that 
counselor education, and even more so, 
clinical psychology, devotes almost all its 
resources to the preparation of counselors 
and psychologists for middle-class sec- 
ondary schools, middle-class agencies, 
and for universities, thus missing entire- 
ly the body of needy, out-of-school non- 
middle-class people. The result has been 
that almost 90% of the graduates of coun- 
seling and guidance training programs 
find employment in schools and univer- 
sities. The figures for psychology are com- 
parable in indicating an overwhelming 
orientation toward serving the education- 
al and counseling needs of the middle 
class. A number of factors contribute to 
this state of affairs: 

a, Students of counseling and guid- 
ance, psychology, and social work 
typically come from marginal middle- 
class backgrounds. Their need to confirm 
and enhance their social status leads 
them to a preference for the accoutre- 
ments of a professional identity, such as 
office work, the use of verbal and con- 
ceptual skills, connection with solidly 
respectable social institutions such as 
schools, job security, and a public identity 
which, if not outright prestigeful, is at 
least considered respectable. They prefer 
to work with people who will enhance 
their identities, and they tend to feel 
threatened by association with the milieu 
from which the marginal middle class is 
so anxious to separate itself. Thus social 
psychological factors within the person- 
nel available for the helping professions 
incline them towards school counseling 
with college-bound youth. 
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b. When such candidates for training 
find themselves in a professional training 
program, their inclinations are reinforced. 
The prestigeful role models most avail- 
able to them are their professors, the 
conditions of whose employment (teach- 
ing and research, publish or perish) re- 
sult in staff selection factors which em- 
phasize research, theorizing, scholarship, 
verbal-conceptual skills, and the enjoy- 
ment of theoretical and academic dis- 
cussion with peers. These available role 
models thus omit reference to actual 
counseling, to actual contact and involve- 
ment with disadvantaged youth, to 
familiarity with the culture of poverty, 
and with lower-class orientations and 
values. Within such a faculty, processes 
take place which maximize the rewards 
of grades, honors, and scholarships for 
those students who most completely in- 
corporate the characteristics of their 
models. These are the students who are 
most highly recommended for the most 
prestigeful job placements upon comple- 
tion of training. These organizational 
factors within the university thus operate 
to further move students away from work 
with disadvantaged youth. The univer- 
sity community thus tends to further 
attract students whose interests and at- 
titudes are consonant with the university 
ethos and which are therefore inappro- 
priate for work with disadvantaged 
youth, and to repel the action oriented 
who thus do not gain access to the pro- 
fession. While these action oriented may 
possess some of the skills and charac- 
teristics necessary for counseling with 
disadvantaged youth, they may not 
possess the skills and characteristics most 
frequently rewarded in training programs 
ostensibly designed to prepare them for 
service work. This is a reflection of a 
situation in which the skills required for 
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successful completion of training are 
different from, and perhaps even nega- 
tively correlated with, the skills needed 
for successful performance on the job. 
It is worth noting here that those pro- 
fessionals who rise to the top of their 
professions are often those who best 
exemplify some of the factors described 
above. These are the people who con- 
stitute the professional leadership and 
who help to define the profession for the 
public and for potential recruits to it. 


3. Inappropriateness of the Model for Per- 
sonal Help 


Another related factor which has 
rendered the helping professions inap- 
propriate for meeting the problems of 
current youth unemployment is in the 
nature of the professional model for help- 
ing work which has been developed and 
amplified through the course of the class- 
restricted history of the helping profes- 
sions. This model is one in which a fully 
qualified professional person takes ail 
responsibility for the counseling. He 
carries out personally all aspects of the 
process, including public information, 
motivating of clients, intake, testing and 
diagnosis, interviewing, referral, and 
follow-up and evaluation. A fully quali- 
fied professional practices in all areas, As 
new knowledge has been created con- 
cerning each of these functions, there is 
a press to increase the length of training 
and preparation to acquire more and 
more information about all of these 
aspects, and no one may be graduated 
with a professional degree who has not 
mastered all of them. This lengthening of 
the training process further restricts and 
limits the supply of professional counsel- 
ing personnel, and so further intensifies 
the self-selection of lower middle-class 
students and increases the time in which 
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the conformity pressures within the 
training institution can operate, 

This model of the professional as the 
“compleat clinician” and the implied 
model of the helping process are based 
on implicit acceptance of the transfer- 
ence hypothesis which sees personal 
counseling as evolving and moving for- 
ward only in the context of a continued 
personal and intimate relationship be- 
tween client and counselor, It is assumed 
that the intimate concerns and life 
activities of a client can only be exposed 
where there is an intimate personal rela- 
tionship. I would like to suggest the 
possibility that this assumption is valid 
for the middle class, but may not be valid 
in lower-class culture, Middle-class chil- 
dren are raised within an ethic of 
modesty. They are taught that there are 
spheres of their own activities, mostly 
those involving biological functions of 
toileting, eating, and sexuality, which 
may not be shared or made public to 
anyone outside of the immediate family, 
and may even be entirely private within 
the family. The possibilities for such 
privacy hardly exist in crowded tene- 
ments in which several families live to- 
gether and share inadequate facilities. I 
Suspect that one of the results of these 
living conditions is a reduction in the 
demand for intimacy as a precondition 
for “exposing” personal matters, Further- 
more, the dynamic bases for transference 
are attenuated in lower-class culture in 
which children are brought up by a 
variety of other people, a shifting group 
of adults, neighbors, temporary parents- 
consorts, and whatever siblings happen 
to be around at the moment. There is 
thus less investment of affect in a single 
reliable person, and there may also, there- 
fore, be a greater readiness to relate to 
the roles of others rather than to the in- 
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dividual characteristics of the individuals 
filling those roles. For these reasons I sug- 
gest that there is less need for a transfer- 
ence relationship as a precondition of 
counseling, less readiness to develop 
transference attitudes, and a smaller de- 
mand for intimacy with a particular 
counselor, in lower-class culture. Thus 
the professional model of counseling as 
a one-to-one relationship may not be 
necessary or even desirable for working 
with disadvantaged youth. 

One consequence of the primacy of 
this “transference model” of counseling 
is that it makes no room for subprofes- 
sionals, and it therefore makes no de- 
mand for professionals to be skilled in 
supervision of subprofessional roles or in 
training people for subprofessional roles. 
I shall return to this point in another 
section of this paper. 


4. Shortage of Professionals 


Even without these social and psy- 
chological dynamics, the helping profes- 
sionals are ill fit to cope with the prob- 
lems of youth unemployment by the 
severe shortage of trained professional 
workers. The current demand for psy- 
chologists, social workers, and counselors 
far exceeds the supply, and the demand is 
growing at a much greater rate than the 
student bodies in these professions, For 
years we have been telling ourselves that 
we were not turning out enough qualified 
professionals to meet the social needs, 
and some of the leading universities have 
even abdicated from any attempt to meet 
the needs by concentrating their efforts 
on turning out theoreticians and re- 
searchers and leaving others to turn out 
practitioners. The others, of course, at- 
tempt to emulate the leaders, and in the 
scramble for academic prestige few con- 
cern themselves with whether anybody 
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has picked up the responsibilities of 
which the leaders have divested them- 
selves, 


TWO SOLUTIONS 


Two solutions to the problem of pro- 
viding services to the disadvantaged 
have been offered. The first is akin to the 
phenomenon studied by Festinger 
(1956) in his When Prophesy Fails. If 
the existing structuring of the professions 
is failing to meet the need, then increase 
the dosage. Thus pleas are made for more 
federal aid for faculty and for student 
support so that more professionals can be 
trained, But, of course, if the middle- 
class orientation of the professions is not 
altered, or the structural or dynamic 
factors responsible for this orientation are 
left undisturbed, there is no reason to 
think that an increased supply of profes- 
sionals would result in more effective 
counseling with the disadvantaged, or a 
greater quantity of such counseling, par- 
ticularly as middle-class affluence grows 
and makes it increasingly capable of 
absorbing more of the services of the 
trained professionals being produced. 
This is, then, a solution which does not 
solve anything except the problem of 
enhancing and protecting the traditional 
identities of the professions which have 
evolved, by a total preservation of the 
models on which their activities are 
based. 

Until recently, this was the only solu- 
tion offered by the helping professions, 
and as the problems of youth unemploy- 
ment grew, it remained for the federal 
government to step in and take political 
action. The Department of Labor's Proj- 
ect cause was one of the actions taken. 
In the summer of 1964, Project CAUSE 
recruited almost 1,900 people for inten- 
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sive 8- to 10-week training courses con- 
ducted by 27 universities around the 
country, designed to prepare these re- 
cruits for subprofessional roles in Youth 
Opportunity Centers, conceived of as 
specialized branches of existing employ- 
ment services. 

Despite intensive intraprofessional dis- 
cussions about subprofessional training 
in the recent past, the major thrusts have 
been away from terminal MA training in 
psychology, from a 1-year MA to a 2-year 
MA in counseling and guidance, and to 
the 2-year MSW as a minimum require- 
ment in social work. Thus none of the 
helping professions have made room for 
subprofessional roles of the kind for 
which Project cause recruits were to be 
trained. This led inevitably to ambiguity 
and uncertainty regarding the roles for 
which. they were being trained, Never- 
theless, the character of the training 
made it clear that the successful trainees, 
designated as Counselor Aides and Youth 
Advisors to discriminate them from the 
fully qualified professionals, would be 
some kind of a cross between social work- 
ers and vocational counselors, and would 
work under the supervision of qualified 
professionals. Thus the solution to the 
problem of the shortage of professional 
personnel who can deal with disadvan- 
taged youth posed by Project cause is 
one in which a new subprofession has 
been created by federal action, The 
recruitment, selection, and training, as 
described by Kranz (1964), were intend- 
ed to create a subprofession which would 
be particularly appropriate for the needs 
of disadvantaged youth, Project CAUSE, 
while the largest, is just one of many 
programs designed to produce subprofes- 
sionals, such as pilot projects in training 
retirees to supervise sheltered workshops, 
training of tutors for literacy training 
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projects, psychiatric aide training, job 
retraining counselors, and many others, 

The helping professions are thus faced 
with a fait accompli, and they are unpre- 
pared for it. In the absence of any other 
viable solution to the shortage of coun- 
selors for disadvantaged youth, the pro- 
fessions must either adapt to this new 
subprofession and include it within their 
structures, or leave the field of counsel- 
ing with the disadvantaged to an entirely 
independent and potentially rivalrous 
subprofession.* 

I believe that subprofessional training 
can be a most appropriate and effective 
solution to the problems described above, 
and that Project cause presages a new 
and exciting day of development and 
revision in the helping professions which 
will add considerable vitality to them. It 
poses some challenges which, if met, will 
involve exciting growth and development 
in the helping professions which have 
had so much success in meeting other 
challenges in the past. The consequences 
of not meeting the challenges include the 
further restriction of psychology, coun- 
seling, and social work to more and more 
limited ranges of activities, to increasing 
concentration on minutia and esoterica, 
and to an early senescence.* 

"Many of the projects with vocational ori- 
entations which have excited the most interest, 
because of their inventiveness and willingness 
to break out of traditional molds—projects such 
as Mobilization for Youth, Jorn, Jons, Haryouth- 
Act, the Los Angeles Youth Opportunity Board 
~are heavily staffed by social workers, with 
almost minimal participation by professionals in 
vocational counseling and guidan These 
agencies make extensive use of personnel with 
varieties of academic and special training, but 
without specific professional identities (in the 
sense of having the usual degrees); they are 
“home grown” to meet the specific needs of the 
Projects, have developed exceptional cam 
petence, and have made some of the most 
original contributions to the field. 1 

*In one leading graduate department, al- 
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IMPLICATIONS FOR THE PROFESSIONS 


I see the challenges posed by Project 
cause as falling into five general areas: 

1. How can the counseling process be 
subdivided into roles which can be filled 
by subprofessionals operating in a team 
under the direction of a qualified profes- 
sional? 

2. How are subprofessionals to be 
supervised, and how can students in 
professional training programs be trained 
for supervision? 

3. If some part of subprofessional 
training is to take place in service agen- 
cies, how can the professional staffs of 
these agencies develop skills in training 
methods and techniques? 

4, If much of the service work is done 
by subprofessionals, shall they be admin- 
istered by a professional person who does 
not provide direct service to clients, or 
should agencies be administered only by 
those who are intimately and experien- 
tially familiar with the services to be 
provided by the agency? 

5. Given the already overburdened 
staffs of university departments, where is 
subprofessional training to be located 
and by whom conducted? 

I would like to make some brief com- 
ments about each of these challenges in 
the remainder of this paper. 


1, Job Specifications and the Counseling 
Team 


The most important challenge faced by 
the helping professions today is that of 


most all the students in clinical psychology re- 
ceive the bulk of their training in agencies 
serving moderately disturbed out-patient mid- 
dle-class adults. Few of the students are in- 
terested in hospitalized people; none are in- 
terested in lower-class youth. 
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attempting to break down the profession- 
al role into subprofessional classifications 
or subroles, each of which may be filled 
by people with less than complete pro- 
fessional training and whose training is 
specific to the roles. I must admit that 
I cannot think of how this might be done; 
however, I have no doubt that it can be 
done. I can conceive of a team, operating 
under the direction of a professional, in 
which each member of the team bears 
a responsibility for one part of the total 

helping process. Thus one might be an 

outreach person whose job it is to make 

contact with the youths to be served, A 

second might specialize in dealing with 

other community agencies. A third might 

play a “big brother” role in such matters 

as teaching a young man how to fill out 

an application, or going with him to his 

first job interview. Still another member 

of the team might be the one who spe- 

cializes in home visits, and yet another 

might be the test administrator. Inten- 

sive psychological interviewing can prob- 

ably only be done by a professional per- 

son, but intake work could well be done 

by a subprofessional, which in many 

agencies would be an improvement over 

the secretary-receptionist who fulfills this 

function. 

Thus far, such a breakdown into sub- 
roles has not been developed, except in 
medicine, which makes use of practical 
nurses, nurses’ aides, nurses, laboratory 
technicians, and medical technologists, 
all of whom can be trained at less than 
the BA level. It was the absence of such 
a breakdown which produced the am- 
biguity and confusion concerning the job 
specifications for Counselor Aides and 
Youth Advisors in Project cause, and may 
pose similar difficulties for the vista 
volunteers and the staffs of Job Corps 
Centers and Camps, Neighborhood 
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Youth Corps, and other such eleemosy- 
nary programs. Without such job specifi- 
cations which can fit the subprofessional 
into a structure for providing appropriate 
and high quality services, and which can 
make the training of the subprofessionals 
specific to their roles, the training pro- 
grams must opt for a generalized intro- 
duction to the professional field, thus 
turning out junior professionals who 
know a little bit about everything the 
professional knows a lot about, and who 
therefore can be expected to do a little 
bit of everything the professional does. 
With the continued shortage of person- 
nel, it is no wonder that agencies rapidly 
come to use their subprofessionals as if 
they were fully qualified, thus producing 
lowering of professional standards. But 
the fault for such a development lies not 
with the concept of subprofessional train- 
ing, or with the Governmental agencies 
which are specifically responsible for 
taking action in the interests of the pub- 
lic welfare; the fault lies with the profes- 
sions which, lacking a clear mechanism 
which requires responsiveness to the 
needs of the public, have done little to 
meet the needs, and have not prepared 
themselves to use and incorporate sub- 
professionals in their structures. It is no 
use to demand that subprofessionals 
trained by the Government must be 
supervised, and must not simply be ill- 
trained junior professionals, if the pro- 
fessions take no steps to develop valid 
subprofessional roles, and to train their 
members for using and supervising those 
who fill the roles adequately and ap- 
propriately. In brief, the lowering of 
standards which the professions fear so 
much as a consequence of subprofession- 
al training is more likely to occur as a 
result of the professions’ unpreparedness 
than it is a necessary consequence of the 
use of subprofessionals. And each restric- 
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tive step taken by the professions to 
protect and enhance standards increases 
the pressures which lead to Government 
action in creating subprofessionals who 
must then operate without clearly de- 
fined roles and without appropriate 
supervision, thus ultimately further 
threatening the professional standards. 
We recognize such self-defeating defen- 
sive reactions to perceived threat as 
neurotic in clients. The cure lies in mak- 
ing adaptations of the needs, skills, and 
goals of the professions to the realities; 
such an adaptation can be much more 
enhancing than blind resistance, defense, 
and denial. 

There are some attractive advantages 
to a team model. The specialized train- 
ing for each of the roles can probably 
be done in short intensive training pro- 
grams which could probably recruit from 
indigenous personnel and from other 
groups such as the early retired, married 
women, etc., for whom long-term aca- 
demic work is either inappropriate, un- 
available, or unwanted. Thus the helping 
professions can tap a much larger pool 
of potential workers who can be trained 
fairly rapidly and with much less expense 
than is required for full professionals. 
The fully qualified professional can prob- 
ably head up two or more such teams, 
since he would be spending much less 
time in activities which can be handled 
by the subprofessionals. Thus each pro- 
fessional person could service a greater 
number of clients, effecting a needed 
economy in the use of scarce professional 
resources, 

For example, the problems of the Se- 
lective Service Rehabilitant Program, de- 
scribed above, indicate that counseling 
with disadvantaged youth requires that 
steps be taken actively to contact clients, 
rather than waiting for the clients tO 
come to the agency. Counseling person- 
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nel cannot sit in an office and wait; they 
must go out to where the clients are. 
Further, counseling with such clients 
poses some additional problems which 
require that counseling personnel work 
directly in the living environment of the 
clients. Relatively nonverbal, nonexpres- 
sive, and educationally disadvantaged 
clients, unlike the middle-class patients 
in psychotherapy which forms the model 
for counseling services, cannot reproduce 
verbally within an interview all of the 
factors and events which exist in their 
life spaces. Nor can they carry back to 
their home environments the processes 
and events which took place during the 
interviewing and counseling and trans- 
late them into actions in their homes and 
neighborhoods by converting the verbal 
dialogue into appropriate specific ac- 
tions. In dealing with this population, the 
professional must go to the client's home 
and talk to him there; he must meet him 
at work; he must hold family conferences 
in the client’s home; he may have to 
meet with the client and his peers in the 
neighborhood gathering places. He may 
have to visit the client’s school, his em- 
ployer, the police, and other social agen- 
cies, Such visits outside the agency office 
are essential, but they are also incredibly 
costly of time and money. Considering 
the present and future shortage of fully 
qualified professionals, I do not see how 
they can justify the time and money 
which will be eaten up in city traffic jams, 
in public transportation systems; a Coun- 
selor with a 2-year master’s degree who 
spends 2 or more hours a day between 
here and there is far too expensive. Out- 
of-office work may be essential, but much 
of it can be done by subprofessionals who 
may even be stationed in the communi- 
ties and neighborhoods being served. 

A second major advantage of the help- 
ing team is that it may include workers 
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from the same milieu as the clients served 
by the team, and these workers could 
well be much more successful than the 
fully qualified professional in making 
contact with potential clients, in moti- 
vating them, and in interpreting the 
agency to the client. Where they have 
been well trained and well supervised, 
indigenous leaders have made important 
contributions which cannot be made by 
anyone else, There are dimensions of 
expression, voice inflection, gesture, body 
language, which are almost instantly 
recognizable as signs of class and ethnic 
origin. The indigenous leader can com- 
municate instantly to the suspicious and 
distrustful client, avoiding noblesse 
oblige, in a way that many middle-class 
professionals cannot do when dealing 
with disaffected, hostile, anomic youths 
who see the middle-class agency worker 
as part of the system against which he 
is fighting. In the long run, disparities 
between the class castes of counselor and 
client might make no difference in the 
outcome of the counseling, if the long 
run is long enough and the counseling 
approaches psychotherapy in its depth 
and intensiveness. But the kind of work 
which will be most common in the vari- 
ous phases of the Anti-Poverty Program 
is not likely to use the long run, and, in 
brief contacts, first impressions can be all 
important in determining whether the 
client will be relaxed and receptive, or 
on his guard and defensive. Indigenous 
personnel who “speak the client's lan- 
guage” can form an extremely effective 
bridge between the milieu of the client 
and the milieu of agency; they can make 
important contributions to the counseling 
team in contacting the clients to be 
served, in maintaining them through 
their agency contacts, and may be par- 
ticularly effective in follow-up work with 
the clients in their home, community, and 
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on the job. A client is more likely to be 
able to report continuing difficulties, after 
his counseling contacts, to an indigenous 
worker, than he is to the professional 
interviewer toward whom the ethic of 
mutual cooperation and courtesy re- 
quires that he affirm the success of the 
counseling and deny continued problems, 


2. Supervision 


If we are going into subprofessional 
training, perhaps using a team concept 
such as that suggested above, then the 
second challenge to the helping profes- 
sions involves training for supervision. 
In the current model of counseling, the 
worker “on the line” requires no skills in 
supervision, since there is no one present 
to supervise. In graduate training pro- 
grams it is generally assumed that as the 
recent graduate acquires more and more 
experience, he will begin to move up in 
the organizational hierarchy. He will 
gradually take on supervisory responsi- 
bilities and will develop his skills in 
supervision by emulating those who 
supervise him. Even with the current 
model of counseling, this assumption is 
false. Many graduates find that their very 
first job is that of head of an agency or a 
service. They are immediately expected 
to supervise, with no prior training in 
supervision. Typically, they fall back on 
the kinds of supervision they experienced 
as graduate students. But this kind of 
supervision is specifically appropriate to 
highly verbal, academic, intelligent, pro- 
fessionally trained personnel, It is not 
appropriate for subprofessionals. But if a 
counseling team is going to work effec- 
tively, much will depend on the quality 
and competence of the supervision it re- 
ceives, supervision which is designed for 
subprofessional roles, Recognition of this 
important function in professional train- 
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ing is long overdue, and the renewed 
recognition of the importance of super- 
vision which was stimulated by Project 
cause and similar programs may be listed 
as among the achievements of these pro- 
grams. It is of no use for the professions 
to seek guarantees that subprofessionals 
will be given adequate supervision if the 
professions do not produce people who 
are trained to provide it. 


3. Training Skills 


A third challenge posed by subprofes- 
sional training is concerned with training 
methods. While subprofessionals might 
be trained for varying periods of time in 
academic settings, it seems likely that 
such training will serve best as a prologue 
or introduction to the professional field, 
while the major portion of the skill train- 
ing for the specific roles to be filled by 
the subprofessionals can best be handled 
by representative agencies in which the 
subprofessionals will be employed. The 
local community agency is likely to be 
the best place in which to train indige- 
nous leaders, but the task of providing 
such in-house training for subprofession- 
als is a large one, and is one for which 
most agencies are ill equipped. When the 
notion of using indigenous personnel was 
first developed in the lower East Side of 
New York, the very first problem which 
had to be faced was that of providing 
suitable training within the agency, and 
with the only available models of training 
being those derived from academic edu- 
cation, the burden for innovation and 
creativity fell on the training agencies. 
When asked to do training, many agen- 
cies automatically fall back on the 
patterns established by their own pro- 
fessional training, and so they institute 
workshops, lectures, and seminars, Such 
procedures, as imitations of university 
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education, can just as well be done at a 
university which is experienced with 
them. They fail to capitalize on the dis- 
tinctive contributions which can be made 
by an operating social agency. It is the 
agency’s work setting which must be in- 
volved if the agency is to do the kind of 
training for which it is best suited. 
Training of residents and interns has 
been a standard part of the tasks of many 
agencies for years. However, there is a 
certain amount of arrogance implied by 
the fact that despite this traditional role, 
little or no training in methods of educa- 
tion is given to the students in the pro- 
fession who man these training agencies. 
Is our level of insight into human be- 
havior so complete and deep that we have 
nothing to learn from the specific studies 
and skills of educators? Thus I suggest 
that increased demand for agencies to do 
role-specific training implies a recogni- 
tion of training functions as part of the 
role of a fully qualified professional per- 
son, This recognition further implies the 
building into professional training of 
courses in training methods and proce- 
dures, 5 


4. Who Shall Administer? 


The picture which emerges from the 
above discussion is that of a fully quali- 
fied professional person more highly 
trained in supervision and in training 
methods than in the past; he heads a 
team or teams of subprofessionals, trains 
people for the team, and supervises the 
activities of the team members. In brief, 
the professional person functions as an 
administrator, But where is he to learn 
agency administration? If he is a social 
worker, he may have learned it in the 
course of his graduate training. If he is a 
vocational counselor or a clinical psy- 
chologist, he will have learned it only by 
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imitation of university professors who 
operate captive agencies which function 
very differently from those serving the 
disadvantaged poor. This indicates still 
another implication of subprofessional 
training. 

I think it worth noting that there are 
some psychological factors which im- 
pinge on supervision and administration 
in the helping professions. It seems to 
me as if people in the helping professions 
as a group are reluctant to supervise and 
administer, They seem to dislike being 
in superior-subordinate relationships. 
This may be connected with the antiau- 
thoritarianism which is so characteristic 
of those in the helping professions, or it 
may come from a variety of other sources 
about which one could speculate. The 
point is simply that there does seem to 
be an avoidance or reluctance which 
must be overcome if supervision and 
administration are to be institutionalized 
as part of the professional’s function and 
as elements in his training, 

One problem in connection with ad- 
ministration should be mentioned. The 
age-old question involved here is of 
whether an agency ought to be run by 
people specifically trained in supervision, 
or whether it should be run by profes- 
sionals who are completely experienced 
in the function being administered. If the 
fully qualified member of the team 
devotes himself to administration, super- 
vision, and training, there is the danger 
that he will become so far removed from 
the realities of actual work with the 
clients as performed by the subprofes- 
sionals that his supervision and admin- 
istration may become unrealistic. This 
problem has not been solved in the 
schools, in the universities, in business, 
or in Government; it is unlikely to find 
its completely adequate solution in the 
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helping professions. Nevertheless, it is a 
problem which needs to be recognized, 
and it is part of the challenge posed by 
the broadening of counseling to include 
subprofessionals. 


5. Who Shall Train? 


The last problem I would like to dis- 
cuss here concerns the locus of subprofes- 
sional recruitment and training. In 
Project cause, the training was located in 
universities and was dominated by 
academic instruction. As indicated 
earlier, the success of such instruction 
rests heavily on the academic skills and 
the verbal-conceptual orientation of the 
trainees. It was also suggested earlier that 
these skills may be different from those 
which are required for successful per- 
formance in subprofessional roles. One is 
not likely to find many indigenous 
leaders, for example, who will be able to 
fit themselves into the academic mold 
even for brief, intensive training, Further- 
more, the very concept of an indigenous 
leader is destroyed when one thinks of 
sending such a person to a university 
distant from his neighborhood, and away 
from his milieu, On the other hand, there 
are no other institutions which can 
marshal the intellectual and professional 
resources for providing such training. It 
is possible that local community colleges 
and junior colleges may be able to play a 
role in subprofessional training, especial- 
ly if they are able to make use of person- 
nel from higher institutions and commu- 
nity agencies, 

Such training will demand an interdis- 
ciplinary approach, if it is specifically 
designed for workers with the disadvan- 
taged. Skill and technique instruction 
will have to come from experienced 
clinicians, workers, and/or counselors, 
but the limitations in their experience to 
middle-class populations will require 
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supplementation from sociologists, econ- 
omists, criminologists, housing authori- 
ties, community action specialists, jurists, 
and others who have devoted their atten- 
tions to problems of the poor. It was the 
experience of many of the universities 
which participated in Project cavse 
training that contact with these other 
fields proved to be a source of renewed 
excitement and stimulation to the mem- 
bers of the counseling and guidance 
departments. Continued interaction of 
this sort can do much to invigorate coun- 
seling and guidance both as a profession 
and as a field of scholarship. 

To recapitulate: There are overwhelm- 
ing social needs requiring increased pro- 
fessional attention. There is a shortage of 
professional personnel, and the models 
which underlie the structures of the pro- 
fessions as presently constituted are 
inappropriate for meeting the social 
needs, One solution to these problems 
lies in subprofessional training, to imple- 
ment a team concept which may provide 
services more appropriate to the popula- 
tion needing them and which can com- 
pensate for the shortage of fully qualified 
professionals. The establishment of 
subprofessional training requires atten- 
tion to ways in which helping work can 
be subdivided into subprofessional roles 
which are effective and economical, the 
development of techniques for super- 
vision, the training of professionals in 
supervision, attention to methods of 
in-service training and the development 
of training skills in professional person- 
nel, the use of the fully qualified profes- 
sional person as an administrator of 
services, and attention to the location 
and institutionalization of subprofession- 
al training. The helping professions 
must attend to these problems if they are 
to remain responsive to the changing 
nature of the social needs, and if they are 
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to continue to make the kind of contribu- 
tions to society for which they are the 
most appropriate social institutions cur- 
rently available. Failure to meet these 
challenges through a rigid clinging to 
methods no longer appropriate to the 
needs could render these professions so 
inappropriate that new ones may have 
to arise to fill the gap. 


PROFESSIONAL STANDARDS AND 
RESISTANCE TO CHANGE 


I would like to make a final comment 
about professional standards. As I see it, 
the development of subprofessional roles 
involves both a lowering and a raising of 
traditional standards. The establishment 
of specific subprofessional roles affords 
an economy of training which many will 
see as a lowering of professional stan- 
dards (Odgers, 1964). On the other hand, 
the inclusion of these roles within the 
professional structures, as suggested 
above, requires that the fully qualified 
professional develop new and more ad- 
vanced skills than those which are cur- 
rently included in his repertoire. In this 
sense, we have a call for higher standards. 
There are those who criticize Project 
cause and other similar programs as an 
attack on professional standards. I be- 
lieve this to be a short-sighted view 
which implies a refusal on the part of the 
professions to adapt to the current needs, 
with the standards-enhancing implication 
of such an adaptation. The appeal to 
standards is traditionally the socially 
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accepted defense against disturbance of 
the established status quo. Segregation in 
the neighborhoods has been defended by 
reference to standards of neighborhood 
care and upkeep; the exclusiveness and 
hegemony of medieval guilds was de- 
fended by reference to craftsmanship 
standards; the segregation of school 
children has similarly been justified, I 
see little use for high and restrictive 
standards for professional treatment if, 
because of those standards, treatment is 
completely denied to those needing it. 
And the data clearly indicate that effec- 
tive and appropriate treatment is being 
denied to the disadvantaged youth of 
today. While such denial may not be will- 
ful or intended, its reality testifies that 
opposition to an expansion of appropriate 
services in the service of a defense of 
standards is in the interests of mainte- 
nance of the establishment rather. than 
in the interests of those needing help. 
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THE PLANNER AS A BUREAUCRAT 


Norman Beckman 


This column is motivated by the apparent 
attitude of many planners and other ob- 
servers of the urban scene that: (a) little 
progress has been, or is likely to be, made 
toward acceptance or implementation of 
sound urban planning; and (b) the cause 
of this failure to achieve rational, orderly 
urban development is “politics” and poli- 
ticians—the elected officials that run our 
local governments. This distrust and dis- 
like are often returned in kind. Indica- 
tions that this malaise does exist are the 
sometimes high rate of reversals of staff 
planning and zoning recommendations; 
the extensive use of private consultants 
for public business rather than the build- 
ing of strong institutional planning staffs 
in our local governments; and the high 
turnover and mobility rate of the plan- 
ning profession. 

A recent letter written by a local plan- 
ner who was trying to form a panel to 
speak to an AIP chapter on the subject of 
professional and political obligations of 
the planning profession summarizes the 
situation. Expressing concern with the 
lack of effectiveness of planning pro- 
grams in the Washington region, he ob- 
served that: 


Probably the best example I can give as 
food for thought is the fact that every 
planning director in the Washington metro- 
politan region has either resigned or has 
been replaced within the last 24 months. 


This indicates to me that there must exist a 
fairly wide gap in philosophy between po- 
litical goals and planning goals. 


In seeking solutions to the problem of 
improved planner-politician relation- 
ships, one could approach the subject in 
terms of improving public relations tech- 
niques, identifying the local power struc- 
ture, or improving the tools of the plan- 
ning profession. The orientation used 
here, however, is that of public adminis- 
tration and the possible contribution of 
that academic and professional field to 
the problem at hand. 

This column is addressed both to plan- 
ners who are identified as politically con- 
troversial figures and to those who see 
themselves as planning technicians. In 
the long run, both may do harm to the 
causes and profession they serve—the for- 
mer by his loss to the community in a 
change of administration or because he 
becomes “expendable,” and the latter by 
the sterility of his efforts. I shall seek to 
examine the similarity of the roles of the 
politician and the planner and the con- 
flict thereby engendered; the vulnerabil- 
ity of the planner if he challenges the 
elected official for community leadership; 
the unique capability of the planner to 
serve the chief executive, whether gover- 
nor, county board, mayor, or manager; 
the special character of government em- 
ployment and the place of the public ser- 
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vant in a responsible bureaucracy; and 
finally, some advice by experts on how to 
survive and be effective in the public 
sector. 

In speaking of these problems, em- 
phasis will be placed on certain funda- 
mentals of our system of government that 
are often given lip service but not fully 
understood or applied in the particular 
situation. These fundamentals are: one, 
the dominant role of the politician in our 
governmental system; and two, the in- 
evitable involvement of planners and 
other administrative generalists in the 
political process. 


THE CASE OF THE CONFLICTING IDENTITIES 


The public esteem of those who seek 
elected office, especially local office, is 
not always high. Neither, it should be 
noted, is the public esteem of the civil 
servant. Indeed the popular image of the 
politician is often heavily tinged with 
venality and hypocrisy, if not outright 
dishonesty. This is not an encouraging or 
healthy situation at a time when all levels 
of government are being called upon to 
provide expanded public services and 
play an increasingly influential role in all 
our lives. One can only speculate as to 
whether the attitude of the average plan- 
ner is much different from that of the 
general population with respect to elect- 
ed officials. 

What are the traditional definitions of 
the function of a politician and political 
party? The role of politics has been de- 
fined as: one, coordinating diverse and 
antagonistic interests; and two, sublimat- 
ing the private interests by furthering 
principles that merge them with the gen- 
eral interest. A useful working theory of 
politics defines the politician’s role as that 
of a “broker-mediator.” Under this ap- 
proach, the typical party leader is a person 


549 


concerned primarily in mediating, adjust- 
ing, and pulling views into sufficient har- 
mony for action. Elected officials are 
assigned the difficult task of working to- 
ward decisions by bringing together the 
judgment of the expert and the “will of 
the people.” Other roles of the party have 
been identified.1 However, the broker- 
mediator theory seems to come closest to 
explaining the observable phenomenon 
of many interest groups, each seeking to 
influence action by government. Indeed, 
one of the rapidly growing industries of 
the National Capital area has been the 
opening of offices by interest-group asso- 
ciations. 

No doubt many planners would favor 
having a planner for President just as 
businessmen, scientists, and economists 
would like to see their profession repre- 
sented in the office of Chief Executive. 
Perhaps some of the nostalgia and ideali- 
zation surrounding the depression-born 
National Resources Planning Board is de- 
rived from the identification of the plan- 
ning profession with the Presidency. 
(Technocracy was also in vogue about 
the same time.) A reassuring fact, how- 
ever, is that none of the professions is 
likely to consider turning over our politi- 
cal leadership at the national level—or at 
the local level—to groups other than their 
own, except to politicians.’ 

One must keep in mind that the objec- 
tive of a political party is to win elections 
and remain in office. Once the elected 
official obtains his position, his reelection 
is dependent upon how successfully he 
reconciles and integrates the many com- 
peting demands that we, as citizens and 
members of groups, place on him. A basic 
reason why our governmental system has 
been so durable is its capacity to meet 
many of the demands made by any one 
group in a manner that is consistent with 
the public interest. One of the major 
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qualities of the successful politician is the 
ability to understand and adjust to these 
constant but ever changing demands. 
The competition in this occupation is 
keen, however, and the turnover rate is 
high—much higher than for the heads of 
even the largest private organizations. So 
much for the politician. 

Now let us examine the role and func- 
tion of the planner as described in a re- 
cent statement of the profession's roles 
and purposes and relate it to the above 
definitions of politician. 


As men who have specialized in the gen- 
eral, the truly effective city planners have 
functioned as catalysts for the develop- 
mental plans of the more specialized 
groups in government. By bringing repre- 
sentatives of public and private agencies 
together, they have helped to synthesize 
new amalgams that better reflect both the 
separate and the mutual goals of the vari- 
ous participants. Individual plans for com- 
ponents have been reframed to accord with 
criteria established by the plans for the 
next-larger systems of components that, in 
turn, conform to more comprehensive over- 
views of the future and of the community's 
objectives.* 


Note the similarity of terms—“coordi- 
nate,” “working harmony,” “reconcile,” 
“integrate,” “public interest,” “adjust,” 
“synthesize,” “next larger systems,” “com- 
prehensive overviews.” Both the politi- 
cian and the planner see themselves as 
responsible for integrating the indepen- 
dent development decisions with their 
attendant social and economic effects that 
are made in the community and for pro- 
viding leadership in achieving the good 
life generally. Thus we are faced with a 
problem of conflicting identities. The con- 
flict between some planners and some 
politicians arises because each believes 
that he is best fit—through training, ex- 
perience, and institutional expectations— 
to serve the public as broker-mediator, 
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coordinator, and goal-maker. This con- 
flict of identity can best be resolved, and 
the planner’s effectiveness enhanced, if he 
is willing to accept the vital but more lim- 
ited role that our system assigns to the 
public employee. 

In this role of assisting and serving the j 
elected policy-maker, the tools of the 
planner’s trade and his heritage of com- 
prehensiveness give him a special com- 
petence, perhaps above all other public 
service professions. To quote further 
from the statement on the profession's 
roles: 


ya 


Improved data systems will permit plan- 
ners continuously to meter the states of af 
fairs of the various population groups, t 
economy, the municipal fisc, the physical 
plant, and other aspects of the city. Im- 
proved theory, describing and explaining 
the processes of city life and city growt 
will permit us more sensitively to identify 
those crucial points of public intervention 
that are appropriate to accomplishing spe- 
cified objectives.* 


Indeed, what is that sine qua non of 
the planner’s profession, the land use map 
and the master plan, but an attempt to 
express a multitude of public and private 
decisions affecting a given political jug 
diction. Perhaps most important, “the 
city planner’s realistic idealism, his orien- 
tation to the whole city, and his focus | 
upon future conditions have placed hin 
in a position of intellectual leadership, | 
in serving as key staff in the cause © 
effective political leadership. 4 

It may be argued that the planners 
bias toward the long-range and the poli- 
tician’s equal bias toward the immediate 
establishes a situation of continuing COM” 
flict. The politician faces frequent elec- 
tions before an existent constituency» 
with a resultant need for short-range per- 
formance, while the planner may be mo k 
concerned about the provision of services 
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in the still unpopulated areas of suburbia. 
But is concern with the broad geographic 
area, the interdependence of decisions, 
the future population, and the long-range 
interest inconsistent with providing an- 
swers to immediate issues? Until all basic 
questions concerning long-term develop- 
ment and goals—such as patterns of 
growth and industrial and residential 
character of the community—are dealt 
with, it is difficult to determine the most 
effective means of providing any given 
function. Surely the alternative of unco- 
ordinated development, conflicting land 
uses, and resultant depreciation of prop- 
erty values and uneconomical public 
facilities, is not good politics. 

This concern for “future conditions” is 
not unique to planners. Government ex- 
ists because there is public concern for 
the long-term, for the citizen at large, 
and for the public interest. From agricul- 
ture to water resources, long-range plan- 
ning is being carried on by competent 
professionals at all three levels of gov- 
ernment. Perhaps the planners main 
contribution is his concern for the inter- 
relatedness of more specialized long-term 
planning. 


THE VULNERABILITY OF THE PLANNER 


The planner is vulnerable in any com- 
petition with the politician. Primarily this 
is because it is in the nature of his job to 
become deeply and inevitably involved 
in politics and the political process. In 
the field of government, every adminis- 
trative action, from surly behavior of a 
licensing clerk to a health department 
decision to prohibit individual wells and 
septic tanks in an urban area, is weighed 
on a political scale. Those actions which 
benefit or hurt individuals produce a 
reading on that scale. It is difficult to an- 
ticipate what actions will be elevated to 
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public attention. In my own community, 
a single zoning decision to permit con- 
struction of an apartment house along the 
Potomac resulted in the unseating of sev- 
eral members of the county board of 
supervisors. Planning agencies help to 
determine “who gets what, when, and 
how” and to do that means to function 
politically. 

The commission form of organization 
and the professionalization of the occupa- 
tion are presumably designed to “remove 
planning from politics.” Yet the operating 
relationships of planning agencies with 
other local, state, and federal agencies 
and the effect on, and exposure to, large 
numbers of citizens inevitably means that 
the planner is politically involved and 
subject to political attack. Planning 
agencies, by having to operate on the cut- 
ting edge of politics and administration 
—concerned with the “obstetrics of public 
policy”—are especially vulnerable to such 
attack. The planner’s main stock in trade 
are his professional skills, the merit of his 
ideas, and his ability and willingness to 
serve as a conduit for exchange of infor- 
mation with other governments and 
agencies. 

The planner's place in the structure of 
local government differs from that of 
most other public employees. Instead of 
being held ,directly accountable to the 
elected executive, he is more commonly 
responsible to a lay or ex-officio planning 
commission.® Such boards have the in- 
evitable effect of insulating the planner 
from the politician and the chief execu- 
tive who most needs his help in moderat- 
ing special interest demands. Too often, 
relatively independent commissions can 
operate to obscure public accountability, 
provide an excuse for delay, and produce 
a “lowest common denominator” kind of 
decision too early in the political de- 
cision-making process. The bulk of local 
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planning activities today are executive or 
operational in nature and as such should 
be headed by a single executive. The use 
of boards and commissions to carry out 
local government planning activities 
might better be limited to the perform- 
ance of certain quasi-legislative planning 
functions, such as zoning actions. The 
problems of regional planning agencies 
may be unique. Here the desire for repre- 
sentation by the various jurisdictions 
may require a board form, but this gov- 
eming body should be chosen by, or 
made up of, responsible elected officials 
rather than by other subregional or local 
planning agencies. 

Despite the facade of autonomy and 
independence behind which planning 
agencies seek to achieve the heavenly 
city of the twentieth century, it must con- 
stantly be kept in mind that planning 
agencies have almost no levers, no gifts, 
no grants, no weapons, no operating pro- 
grams, no strong base of independent 
political support. It is, therefore, impera- 
tive to stick close to (and serve to the 
extent possible as key management staff ) 
responsible officials who do have execu- 
tive powers—the mayor, the county coun- 
cil, or the city manager. 

The problem is especially acute for the 
metropolitan agency, since it has no single 
political jurisdictional counterpart. New 
Jersey's Department of Conservation and 
Economic Development properly advo- 
cates that areawide planning agencies be 
headed by decision-makers: 


To create regional planning boards based 
solely upon the theory of impartial-disinter- 
ested citizen participation and to assign 
them the job of coping with area-wide 
long-range issues is to invite an unnecessary 
excursion beyond reality. What regional 
planning needs is the participation of deci- 
sion-makers. While this may or may not in- 
clude participants other than elected offi- 
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cials, it must include the executive officials 
of those governments taking part in specific 
regional planning operations," 


Politicians, even lay planning commis- 
sion members, are often only too glad to 
let planning staffs serve as advocates for 
new development proposals. If the public 
reaction (that is, interest group reaction) 
is adverse, well, it’s back to the drafting 
board to devise a new formula for growth 
and redevelopment and perhaps to initi- 
ate efforts to recruit a new planning di- 
rector. Getting very far ahead of commis- 
sion members and elected officials is a 
dangerous game for any bureaucrat, 
especially a vulnerable one. 

It is an occupational hazard of the pro- 
fessional public employee (and planners 
perhaps are especially susceptible on this 
score) to become absolutely convinced 
not only of the rightness of his “plan,” 
but that the plan, the zoning ordinance, 
and the zoning decision, is an end in it- 
self. A public servant can never indulge 
that kind of faith without bad results. 
Much of the sense of frustration from 
which too many planners suffer springs 
from the expectation of immediate, meas- 
urable, and conclusive influence. He finds 
it hard to understand why responsible 
officials, and the public generally, do not 
do what he is satisfied is the best thing to 
do. He tends to forget that his is the more 
limited function of seeking to blend, to 
synthesize, and to adjust programs to the 
hopes and fears, likes and dislikes, of the 
politician he serves. 


SURVIVAL IN A BUREAUCRACY 


It is fundamental to our system of gov- 
ernment that public employment “does 
not require partisans of a particular gen- 
eral outlook, whether Republican oF 
Democrat, conservative, progressive, OY 
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socialist, but it does require specialists 
who know their job and will, therefore, 
effectively execute the general rules de- 
cided upon by executive or legislative 
leadership in accordance with popular 
preferences.”® 

Max Webers idealized construct of 
bureaucratic organization still has valid- 
ity today: (a) the head of the organiza- 
tion owes his authority and position to 
election; (b) the remaining staff under 
such authority are organized in a defined 
hierarchy of office; (c) they are selected 
on the basis of technical qualifications; 
(d) such an appointment constitutes a 
career, including promotion based on 
seniority and achievement as judged by 
superiors; (e) the person filling the office 
works entirely separately from ownership 
or the means of administration; (f) he is 
subject to strict and systematic discipline 
and control in the conduct of the office. 

Large scale public and private orga- 
nizations are similar—except in the 
important things. The public servant 
must remember that the character of 
government employment is different— 
first in its breadth of scope, impact, and 
consideration; second, in the public ac- 
countability to which he will be held; and 
third, in the political character of his 
work which requires him to ask before 
making any decision: “Who is going to 
be mad? How mad? Who is going to be 
glad? How glad?” 

The planner, frustrated or disheart- 
ened by the decisions made by his 
superiors—elected or otherwise—must 
constantly remind himself that he serves 
in an official rather than a personal 
capacity, General Dawes, first Director 
of the United States Bureau of the 
Budget, explained how the system works: 
“If the President wants us to spread 
garbage around the White House, it is 
our job to figure out how to pile it deeply 


and uniformly and at the least possible 
cost.” 

Not every one is built for the bureau- 
cratic life, and for those planners whose 
“idealism” and “professionalism” make 
life in an institutional setting intolerable, 
perhaps the role of the academic, re- 
searcher, or technician is appropriate. 
However, the rest of the government 
bureaucracy will continue whether or not 
planners participate, and in the long-run, 
planners’ contributions to administration 
will be best achieved by formal participa- 
tion in the governmental hierarchy. 


AN ILLUSTRATION: THE BUREAU 
OF THE BUDGET 


Let us examine briefly the experience 
of a staff agency generally considered 
successful—the Bureau of the Budget. 
The Bureau has responsibility for devel- 
oping the President's executive budget, 
for coordinating the executive branch 
legislative program, and for serving as 
an extension of the President to see that 
Presidential programs are supported by 
the often decentralized departments, 
agencies, and bureaus. How many of 
these politically charged personnel in the 
Bureau were replaced when Mr. Eisen- 
hower took over from President Truman? 
Perhaps five. A similar number were 
affected when President Kennedy took 
over after eight years of Republican 
Administration. Indeed, the present 
Deputy Director has served at the direc- 
torate level under four Presidents. Sev- 
eral years ago he was given a present by 
Budget Bureau staff—a large seat cushion 
with a donkey on one side and an elephant 
on the other. 

Let me summarize and paraphrase 
some of the orientation literature given 
to the new Bureau of the Budget em- 
ployee, as it contains some clues to why 
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the Bureau has had success in serving 
elected officials and affecting public 
policies indirectly. The advice is applica- 
ble elsewhere. 

The employee has a difficult role to 
play. He must be humble, self-effacing, 
and quietly loyal. He will have little or 
no opportunity to use pronouns in the 
first person singular. He must be self- 
effacing because his role is institutional. 
He is a team player. His loyalty to the 
politician must be that of the disciplined 
soldier in combat who has been trained 
to know that while his commanding 
officer will protect him to the extent 
possible, he is nevertheless expendable, 
both as an individual and as part of a 
unit, This means that the staff member 
must develop his instinct for self-preser- 
vation to the highest possible point. He 
cannot afford to make many mistakes. The 
consequences to himself, his agency, and 
the elected official may be much too 
serious. 

The administration to be served at any 
given time represents a point of view so 
far as public policy is concerned. The staff 
member's job is to understand this point 
of view and assist the public official in 
achieving his objectives. Above all, ob- 
stacles are not to be put in the way of 
the public official. What this comes down 
to is that every professional is expected 
to keep his personal notions about public 
policy in check, He should resist reveal- 
ing strong attitudes which might raise 
doubt about his objectivity and, there- 
fore, about his agency's goals. Proposals 
can often usefully be presented as a range 
of alternatives, the strengths and weak- 
nesses of each (including the probable 
political ramifications) identified, and a 
staff preference stated. 

Is this intellectually dishonest? We are 
here to give public service to all the 
people, We do not have to compete for 
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our jobs on a political basis. As Harlan 
Cleveland, Assistant Secretary of State, 
has recently noted, this does not mean the 
avoidance of controversy within the 
agency or the government generally or 
finding out what the boss thinks before 
you give him your opinion: 


The decisions that “work” are not produced 
by the pliant collaboration of yes-men, but 
by loud and cheerful argument among col- 
leagues who know they are all trying to 
catch a glimpse of the same moon from 
different parts of the forest. 

The job of the top administrator is not 
primarily to make peace within his own 
organization. It is to tighten the web of 
tensions he deliberately creates, weighing 
the options revealed by the arguments 
among his staff, and then to elicit the 
loyalty of these same people to the wider 
public interest as expressed in his deci- 
sions.1° 


Planning agencies, like other institu- 
tional staff (the Bureau of the Budget, 
the city manager, the school superintend- 
ent), must be sensitive to shifts of public 
policy. A professional should be able to 
weather any political transition. Once 
the staff advisor has lost the confidence 
of his political superior his usefulness is 
finished. Those too closely identified with 
the ideals and aims of the previous ad- 
ministration must be expected to depart 
quietly, or not so quietly, This kind of 
adaptability is the hallmark of the pro- 
fessional bureaucrat at any level of gov- 
ernment. 

Even without a change of administra- 
tion, bureaucrats must keep the way open 
for modification and adjustment. The 
ability to revoke or modify decisions on 
important issues becomes an important 
criterion of the successful administrator. 
The land use map has the unfortunate 
connotation of irrevocability, infallibility, 
and inviolateness, Emphasis should be 
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on “the planning process” rather than on 
“the plan.” 


PLANNING IS THE ART OF THE POSSIBLE 


Constant attention must be paid to 
problems and implications of implemen- 
tation. No “unseen hand” will bring about 
orderly urban development. Action is 
needed to insure that urban expansion 
occurs in the “right areas.” The Year 2000 
Plan for the National Capital Region 
devotes 108 pages to proposals and three 
pages to implementation—one page for 
the District, one for the metro center, and 
one for the region. The Wedges and Cor- 
ridors plan prepared by the Maryland 
National Capital Park and Planning 
Commission, designed to translate part 
of the Year 2000 sketch plan into more 
detailed proposals, properly devotes al- 
most half the report to zoning, tax 
policies, and controls to implement the 
plan. 

Planning commission publications can 
no longer be limited to general devel- 
opment plans. They must also come up 
with sound proposals for governmental 
cooperation and restructuring where 
necessary to carry out carefully drawn 
plans, Planners today must not only be 
sewer, water, air pollution, highway, and 
recreation experts; they must also have 
legal, organizational, and economic com- 
petencies available to them. They must 
also be political pragmatists with a good 
public relations sense. 

Chester Barnard, a long-time practi- 
tioner in public and private administra- 
tion, has laid down four conditions that 
must be met before a proposal is accept- 
ed. These conditions may serve as a guide 
to making major land use proposals. The 
person receiving the proposal (the poli- 
tician, the public) will accept it as au- 
thoritative if: (a) he can and does under- 


stand the communication; (b) he 
believes that it is not inconsistent with 
the purpose of the organization; (c) he 
believes it to be compatible with his per- 
sonal interest as a whole; and (d) he is 
able mentally and physically to comply 
with it.” 

Planners, above all others, cannot 
afford to be called dreamers or ivory 
tower types. To put out proposals that 
clearly have little chance of acceptance 
and accomplishment inevitably reduces 
the planner’s always limited supply of 
public confidence and makes acceptance 
of subsequent proposals less likely, 
regardless of their merit. 

Richard Neustadt, in his book Presi- 
dential Power, makes two observations of 
direct relevance to planners. First, the 
fact that the President issues an order 
does not necessarily mean that it will be 
carried out, Resistances all along the line 
can frustrate the President's wishes. Sec- 
ond, every defeat that a President suffers 
reduces the prestige and effectiveness of 
subsequent efforts, even in unrelated 
fields, If this is true for the Presidency, 
it is also true for lesser executive posi- 
tions. 


CONCLUSION 


Influence on public policy is achieved 
within the bureaucracy through com- 
petence. Planners and other staff advisors 
have influence only as they can persuade 
their political superiors; their power is 
the power of the idea. 

Given the high turnover rate of elected 
officials, continuity and accumulated 
experience are valuable assets to the 
bureaucracy. A number of small victories 
can be as important as a major victory. 
“As trifles make the sum of human things, 
so details make the substance of public 
affairs.” To those discouraged by the 
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failure to establish bold planning goals 
or to prompt resolute action to achieve 
these goals, perhaps the views of William 
James, given toward the end of his life, 
are appropriate. James commented that 
he was “done with great things and big 
things, great institutions and big success,” 
and was rather “for those tiny, invisible, 
molecular moral forces that work from 
individual to individual, creeping through 
the crannies of the world like so many 
soft rootlets, or like the capillary oozing 
of water, yet which, if you give them 
time, will rend the hardest monuments 
of men’s pride.” 

Planners, like all professionals, are 
overly pessimistic about the status and 
recognition of their own field. The in- 
creasing reliance on planning require- 
ments in federal grant-in-aid legislation, 
the availability of “701” and Community 
Renewal Program funds, the swelling 
membership rolls of the Institute, the 
expanding budgets for planning agencies, 
the emergence of the planner—develop- 
ment coordinator as a key staff advisor 
to a number of big city mayors—all indi- 
cate acceptance of the role of planning 
in the administration of the public 
business, 

Planners in government are involved 
in the political process, If this conclusion 
appears to exalt planning, it must be 
remembered that in our system of goy- 
ernment politics subordinates the public 
employee, grants responsibility and 
power to the politician, and vests ultimate 
authority in the voter, 
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SOCIAL CHANGE: 


Social Change 


IMPLICATIONS FOR WELFARE MANPOWER 


Louis H. Orzack® 


An appraisal of changes in the patterns 
of our national institutions and specifical- 
ly in social welfare institutions indicates 
both drift of the course and heading on 
the compass. It includes an assessment of 
the effects and consequences of accus- 
tomed daily practices and behaviors, and 
an analysis of desired targets and goals. 
It incorporates an effort to understand 
how the various environmental forces 
that impinge upon a single institution, 
social welfare, affect both its structure 
and its functioning. 

This discourse on changes in process 
in American society and their relation- 
ships to prospective events and policies 
in social welfare is rooted in the realism 
of the present-day organization of Amer- 
ican society and is tied to the future 
through a series of projections and pre- 
dictions. An element of fantasy, a mood 
of whimsy and of imagination, is present 
in the visualization of what might be and 
what might happen. What ought to hap- 
pen also needs a portrayal and so the 
projections from the present to the future 
include statements of how our social, eco- 
nomic, educational, and other resources 


Louis H. Orzack, Associate Professor of 
Sociology, Department of Sociology and An- 
thropology, Boston University, Boston, Massa- 
chusetts. 


Reprinted with permission of the author and. 
from Manpower in Social Welfare: Research 
of Social Workers, 1966), pp. 17-30. 


can better than at present be made avail- 
able to individuals in the last third of the 
twentieth century, How, we ask, can 
these ample resources be utilized so as to 
enhance the opportunities they provide 
for social and psychological growth? 

If we think of the year 2000 A.D., for 
example, we are forced to assume that 
institutional lags will continue, that con- 
flict among interest groups will remain, 
that resources will still be less than needs 
and certainly less than either demands 
or expectations. Identity crises will still 
be features of our future patterning of 
individual growth and development. The 
transitions to adult status, to marriage 
and family obligations, to careers and to 
jobs, and the adjustments required by 
geographic migration and social mobility 
will still occur and will still often threaten 
the individual, Dependency will still be 
forced upon many of the handicapped 
and underprivileged; children of the 
divorced or separated, or of parents 
affected by illness or by accidents, and 
perhaps by unemployment, will still re- 
quire a variety of forms of support and 
counsel. Such problems will continue, 
although their frequency and import will 
undoubtedly change. Finally, the city as 
the larger environment for most social 
relationships will remain, but the city as 
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a social form will be even more complex, 
more highly paced, more challenging, 
more impersonal, and conceivably more 
confusing and threatening than at 
present. 

How can these developments be ac- 
commodated? What new obligations will 
confront welfare personnel? For what 
social welfare tasks will we have to edu- 
cate how many recruits in the world of 
the future toward which we now look? 
What will be the manpower require- 
ments in social welfare? 

An idealized description of the future 
internal organization of the social welfare 
field might be as follows: Intellectually 
and technically equipped men and wom- 
en, selected and screened through ap- 
propriate achievement tests, move 
smoothly into work roles that are graded 
appropriately to require varying amounts 


of responsibility in accordance with their . 


experience, capabilities, and potential. 
These positions yield them the rewards 
they have come to expect, rewards of 
social recognition and prestige, of money, 
and of leisure. These rewards also serve 
as motivational forces to elicit additional 
expenditures of energy and ever higher 
levels of expectations regarding per- 
formance through direct service to others, 
and through supervision of subordinate, 
competent, and willing personnel in their 
provision of service to others. Other role 
tasks are: (1) informed consultation to 
administrative policy-makers, (2) direct 
administration of complex, formal orga- 
nizations concerned with, or having an 
impact on, social welfare, (3) teaching 
newcomers in the social welfare field and 
teaching others in allied fields who can 
benefit from social welfare instruction, 
and (4) conducting or sanctioning be- 
havioral science research in areas of 
knowledge relevant to the organization 
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of social welfare services. In this idealized 
scheme the social system will provide 
qualified welfare workers in numbers 
sufficient to perform the necessary 
services. 

Can this organization of the social wel- 
fare field be realized? Will it be realized? 
Should it be realized? 

This presentation cannot pretend to an- 
swer all these questions. It aims at a 
description of changes to be expected in 
selected aspects of American society and 
in welfare needs, and to make conjec- 
tures relevant to how some aspects of the 
social welfare manpower picture may 
develop. 


CULTURAL THEMES AND 
SOCIAL CHANGE 


Several key patterns of change seem 
likely and may be noted at the outset. 

First, the general devotion of more and 
more time to formal education now evi- 
dent will continue. Greater proportions of 
young men and women can be expected 
to be graduated from high schools, col- 
leges and universities, professional 
schools, adult education programs, junior 
and community colleges, and various 
specialized programs. 

Second, our population will concen- 
trate more heavily than at present in 
cities, in larger, more dense, and even 
more sprawled metropolitan regions. 

Third, changes in technology will con- 
tinue to occur at the same rapid and 
hectic rate at which they are now taking 
place, especially in the fields of indus- 
trial production but also increasingly for 
tasks now handled by white collar, 
administrative, supervisory, managerial, 
and professional personnel. These chang- 
es can be expected to affect, and to be 
related to, changes in themes and as- 


sumptions in our cuture, Some of these 
themes can be here specified, if somewhat 
tentatively. 

1. An ever greater stress on achieve- 
ment as the avenue to status can be ex- 
pected. In a formal sense, certain factors 
of ascription of status, although not all, 
will have lost or be losing the functions 
they perform today in limiting entry to 
desirable social positions. In the 1960's, 
race, for example, is clearly under mas- 
sive social attack as a barrier to achieve- 
ment. That this attack will have elimi- 
nated the consequences for life careers 
of the decades-old discrimination and 
prejudice practiced in both North and 
South in the areas of education seems 
doubtful indeed. To expect that Negroes 
and persons from other minority groups 
will soon be able fully to qualify for 
achievement-stressing positions in sys- 
tems of government, education, and 
industry is unrealistic because of the 
grave handicaps and educational deficits 
of most persons in minority groups except 
the very young. The suggestion here is 
that efforts in the direction of remedial 
and special education for older members 
will have to be made by our social wel- 
fare agencies, both public and private, 
during the next several decades. 

The stress on achievement as the route 
to status and to recognition is complicated 
by other social factors. Sex is an interest- 
ing example. Alice Rossi has observed 
that inequality between the sexes is still 
a paramount feature of American society 
and that no ideology of equality concern- 
ing the sexes has in fact taken hold.t In 
the context of anticipated revolutionary 
changes through automation in modes of 


1 Alice S. Rossi, “Equality Between the Sexes: 
An Immodest Proposal,” in “The Woman in 
America,” Daedalus, Vol. 93, No. 2 (Spring 
1964), pp. 607-752. 
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industrial production, what can be ex- 
pected with regard to a separation of 
work from sex? Many white collar and 
professional positions are not sex linked; 
at the same time, a smaller proportion of 
women are in the labor force than men 
and their career spans are shorter. If work 
achievement continues in the decades 
ahead to have the dominant status-bear- 
ing value it now has and if more work 
can be done by fewer people than at 
present, a formal re-emphasis on sex as a 
discriminatory factor may appear, and 
women may be discouraged from enter- 
ing the labor market. 

Longer life expectancy and more years 
of education may be accompanied by 
greater overt attention to age-graded 
groups in many aspects of social orga- 
nization, Careers, after all, are graded by 
age and to some extent so are neighbor- 
hood residential patterns and geographic 
mobility patterns, political preferences, 
and religious beliefs. One out-on-the-limb 
prediction is that age will in fact be a 
more important status-determining factor 
than at present. 

On an over-all basis, then, achievement 
or its social recognition will no doubt 
remain as a dominant cultural pattern, 
but with some limits that in part will 
accent those of the present day. 

2. Impersonality in many important 
social relations will be accented even 
more than at present. As organizations 
grow in size and expand in functions, 
both of which can be expected in the next 
decades, the necessity of dealing with 
others in categorical terms will, not sur- 
prisingly, be maximized rather than 
mitigated. A contributing factor is the 
expected increase in rapidity and ease of 
travel and transport as one gets beyond 
the bounds of cities. The expected in- 
crease in mobility of populations for 
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vacation and leisure travel as well as for 
more permanent changes of residence 
will underscore such impersonality and 
the stress often found associated with it. 

3. Individuality will be enhanced and 
will be obtained, contrary to many ap- 
pealing and alarming predictions, through 
participation in large, complex, and 
formal organizations. Lipset, Hughes, and 
Kerr et al. all contend that bigness does 
not of necessity breed conformity and a 
reduction of creativity, but rather leads 
to the opportunity in time for the individ- 
ual to liberate himself.? The exercise of 
personal choice will occur in more exten- 
sive arenas of decision and options than 
were or are now available. 

4. A change in the social ethic of work 
may be expected, although the exact 
dimensions of the change are difficult to 
isolate. Reductions in the hours of a 
standard work week for manual workers 
and to a lesser extent for white-collar 
workers will be followed, probably a few 
decades later, by similar reductions for 
most professionals, especially those 
whose work is primarily organizationally 
located. Independent professionals ap- 
parently lag furthest behind in the re- 
ward of weekly clock hours for leisure, 
although other rewards—money and 
prestige—clearly come to them in greater 
abundance than to manual and white- 
collar workers and to “organization” 
professionals, 

One wonders what will be the new 
social ethic presented to the young. Will 


° See Seymour Martin Lipset, Political Man: 
The Social Bases of Politics (New York: 
Doubleday & Co., 1963), p. 452; Everett C. 
Hughes, “Professions,” in “The Professions,” 
Daedalus, Vol. 92, No. 4 (Fall 1963), p. 452; 
Clark Kerr, John T. Dunlop, Frederick Harbi- 
son, and Charles A. Myers, Industrialism and 
Industrial Man: The Problems of Labor and 
Management in Economic Growth (New 
York: Oxford University Press, 1964), pp. 
221-222, 
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it be a new Protestant ethic focused on 
leisure rather than on work? Perhaps the 
concern that many have about leisure— 
that it should not be wasted, that it is a 
mounting social problem, that it should 
be used creatively and constructively so 
that personal satisfaction is maximized— 
is the new dramatic enactment of the 
Protestant ethic. Doing nothing when at 
leisure violates the moral norms of those 
who feel that a void exists. American 
society seems now to confront the para- 
dox that one of the great rewards of 
advancing civilizations—freedom from 
drudgery and toil—gets doled out in 
greater supply to culture consumers than 
to culture creators, innovators, profes- 
sionals, teachers, and the like. A con- 
founding factor is that the choice made 
by many with time for leisure away from 
work is a second job; 3,900,000 persons 
held more than one job in May 1963, an 
increase of 600,000 over the year before.’ 


Forecast 


To sum up, one may forecast at least 
some of the following changes in our 
social system: Our population will con- 
tinue to increase. The complexity and the 
size of formal organizations will be 
greater. Opportunity for personal expres- 
sion may expand. Manual work of a 
routine sort in the factory may be a 
memory while nonroutine work will con- 
tinue, although the necessity of work for 
some segments of what is now the labor 
force may continue only in residual form. 
The tasks of persons performing services, 
such as those in the professions, will 
proliferate, Prejudicial discriminations 
and exclusions on the basis of race, reli- 
gion, age, sex, and nationality may, aC 


*Forrest A. Bogan and Harvey R. Hamel, 
“Multiple Jobholders in May 1963,” Special 
Labor Force Report, No. 39, Monthly Labor 
Review, Vol. 87, No. 3 (March 1964), p- 249, 


cording to some, be expected to dwindle 
in significance; at the same time, our 
society may in fact be more rigidly orga- 
nized into groups segregated on the basis 
of age and sex, and on the basis of 
achievement of both intellectual and oc- 
cupational varieties, and the effects of 
discriminatory exclusions from occupa- 
tional roles because of race, religion, and 
nationality, although diminished, may 
persist as the result of continuing edu- 
cational and other deficits. Our com- 
munities will have the appearance of 
megalopolis—long urban stretches still 
probably largely unplanned, Finally, our 
society will remain one with many 
juxtaposed and fantastic contrasts of 
housing, industry, transportation, recrea- 
tion, and educational facilities. 


THE BEHAVIOR OF BEHAVIORAL 
SCIENTISTS 


Assertions about the features and 
promontories of the body of scientific 
knowledge, about the distribution of 
knowledge among scientists, and about 
the range of their influence or of their 
prominence are as risky as those concern- 
ing general cultural and social change. 

Robert Merton’s observation that “. . . 
it cannot be assumed that all social and 
cultural changes will automatically and 
promptly induce or reinforce interest in a 
particular field of inquiry” commands our 
attention.' However, he states that a 
necessary condition for the development 
of scientific interest is the definition of 
societal changes as “social problems” and 
the occurrence of acute social conflicts. 

According to Marvin Sussman in his 
presidential address to the Society for the 


“Robert K. Merton, “Notes on Problem- 
Finding in Sociology,” in Robert K. Merton, 
Leonard Broom, and Leonard S. Cottrell, Jr., 
eds., Sociology Today (New York: Basic Books, 
1959), p. xxxiii. 
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Study of Social Problems in 1963, the 
“social problem” area has acquired grow- 
ing acceptance as a legitimate focus of 
interest at least for the sociologist.’ He 
attributes this to the crisis in international 
relations and the occurrence of social ills, 
and remarks that the interest reflects a 
change in the pendulum from an earlier 
disallowance of social problems as a 
matter of significant concern for behavi- 
oral scientists. Accordingly, he appraises 
the emergence of the newer roles of 
consultant and administrator for sociol- 
ogists along with the more traditional 
roles of teacher and researcher. 

Harry Alpert recently defined the 
major contemporary features of sociology 
as follows: rigorous methodology, em- 
pirical emphasis, behavioral orientation, 
and conceptual consciousness. He point- 
ed to the sociologist’s concern for social 
structure, group and institutional analy- 
sis, value orientations and social ethos, 
for the forms and patterns of social con- 
trol, and for social roles and positions 
including deviant roles that induce social 
change. Subfields of the discipline, he 
noted, in which a reflection of the major 
features occurs are urban and rural 
sociology, race and ethnic relations, 
demography, communications, public 
opinion and attitude. studies, collective 
behavior, occupations, the sociology of 
medicine and social psychiatry, social 
disorganization and deviant behavior, 
industrial sociology, family sociology, 
and the sociology of science, along with 
others. 

The behavioral sciences and not simply 
sociology are, according to Robert Mer- 


5 Marvin B. Sussman, “The Social Problems 
of the Sociologist,” Social Problems, Vol. 2, 
No. 3 (Winter 1964), pp. 216-221. 
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ton, “the distinct possession of our own 
time,” and he adds that “some 90 to 95 
percent of all behavioral scientists who 
have ever lived are now alive.”? More- 
over, the numbers double every ten to 
fifteen years. Some verification of this 
growth may be found in Matilda Riley's 
description of membership in the Amer- 
ican Sociological Association; from 
3,500 in 1950, the membership jumped 
to 6,300 in 1959.* Merton, indeed, refers 
to this as an age of behavioral science, 
just as it is, of course, an age of the atom 
and an age of automation. 

The social organization of the fields 
themselves may affect who works on 
particular problems and for how long. 
The development of experimental cen- 
ters, research stations, and institutes in 
the social sciences, and the linking of 
behavioral science units with professional 
schools, with government, and with 
agencies will delineate career lines that 
will provide incentives for social scien- 
tists and may thereby stimulate greater 
attention to social problems and to the 
needs of professional groups. 

Organized links beween university de- 
partments and both professional and 
governmental organizations and agencies 
will open up applied fields to more rigor- 
ous scientific investigation. Programs for 
consideration of such links are increasing. 
An instance is the 1964 conference spon- 
sored by the National Association for Re- 
tarded Children that brought together 
institutional directors and university 
faculty from medical schools and from 
departments of psychology, sociology, 
and the like. The aim was to further the 
establishment of research departments at 


"Robert K, Merton, “The Mosaic of the Be- 
havioral Sciences,” in ibid., pp. 249, 268. 

ë Matilda White Riley, “Membership of the 
American Sociological Association, 1950-59,” 
American Sociological Review, Vol. 25, No. 
6 (December 1960), p. 915. 
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institutions for the retarded and the 
budgeting of funds for part-time or full- 
time institutional positions for personnel 
with research as the vital core of their 
jobs. 

The development and acceptance of 
subfields means subgroups and competi- 
tion among them. Merton’s observation 
that the sociologist’s special raison d’étre 
is his ability to analyze man’s institutions 
and their dysfunctions as well as latent 
functions is pertinent.’ As our scientific 
institutions change, we may expect new- 
er achievements and also greater likeli- 
hood of negative consequences, at least 
for certain existing behavior patterns, 
such as perhaps a diminution of interest 
in general explanations and general so- 
ciological theory. Organizational settings 
for behavioral science research will in- 
creasingly be operating in standard-set- 
ting agencies and independent research 
institutes, in addition to the conventional 
university settings. Behavioral scientists, 
wherever they may be, will share in ad- 
vancing knowledge of individual social 
institutions and social behavior. Their 
specific roles may include participation in 
the education and training of profession- 
als and technicians in the helping fields 
of health, education, and welfare. The 
methods stressed will also include quan- 
tification for certain kinds of problems. 
Careful design will utilize computational 
techniques, and there the fields are likely 
to see re-formation of methodologies 
and less certainly the expanded use of 
mathematics per se. s 

The number of behavioral scientists 18 
increasing, their output is increasing, and 
career patterns are changing, with a 
smaller proportion of academics and with 
greater numbers involved in service and 


° Robert K. Merton, Social Theory and Social 
Structure (Glencoe, Illinois: Free Press, 1949), 
pp. 65-68. 


welfare agencies, Some blurring of lines 
between behavioral science specialties 
and practitioners’ roles may be expected, 
especially as consultation increases. A 
survey conducted for the Eastern Socio- 
logical Society's Committee on the Pro- 
fession in 1963 resulted in the finding that 
an increasing proportion of the member- 
ship works outside academic settings or, 
if the academic institution is the employ- 
er, earns outside consultation income. 

Although we can be optimistic about 
such developments as more sensitive pre- 
diction models and more powerful data- 
processing technology, it is difficult to be 
equally sanguine about other more in- 
triguing matters. At least, the crystal ball 
clouds over. Will we be able to spot value 
conflicts at their inceptions? Or antici- 
pate patterns of normative deviation? Or 
predict instabilities in career patterns 
and role discontinuities? 

Behavioral science practitioners can 
often handle short-run predictions, espe- 
cially with limited variables. However, 
data collection is difficult and the range 
is cumbersome, sometimes even for com- 
puters, and the delays in attainment of 
results are long. Will we be better able 
to determine when institutional lags 
thwart human development? Will we 
have a much more viable and abstract 
body of established theory in the behavi- 
oral sciences than we now have? Can we 
expect great fruits from our search for 
methods necessary for the exploration 
and testing of sociological propositions 
about complex organizations? Will, for 
example, a proposed “miniature replica 
model” permit formulation of significant 
propositions about behavior in organiza- 
tions? 

We are thus seeing an expansion of the 
use of methods and techniques in the be- 
havioral sciences. As important for the 
future growth and development of these 
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fields is a major change in the kinds of 
opportunities sanctioned for sociologists 
with completed and attained degrees. 
Mental hospitals, community centers, in- 
stitutions for the retarded, and welfare 
agencies are increasingly available for 
research, for training, and ultimately for 
professional affiliation by behavioral sci- 
entists, In an earlier era, they would have 
found such career chances wanting and 
would have considered them outside the 
groves of academe. In the future, along 
with sanction for positions in academic 
organizations, sanctions will exist for 
such varied affiliations, and we may ex- 
pect even closer collaboration between 
the groups, now largely separated, of 
behavioral scientists and social welfare 
personnel. 


SOCIAL CHANGE AND SOCIAL POLICY 
FOR THE FUTURE 


What will be the nature of societal 
change? Clark Kerr, John T. Dunlop, 
Frederick Harbison, and Charles A. My- 
ers describe the evolving pattern as plu- 
ralistic industrialism. Individuals, they 


argue, 


. will identify themselves more closely 
with their occupation, particularly if it in- 
volves a formal training period for entry, 
and mobility will follow more the lines of 
the occupation than the lines of the indus- 
try or the job possibilities of the immediate 
geographical area. In terms of identification, 
the orientation will be more nearly that of 
the member of the guild than of a class or 
of a plant community. Mayo will turn out 
to be as wrong as Marx... . The occupa- 
tional interest group will represent the em- 
ployee in his occupational concerns and the 
occupation will draw his allegiance.’ 


“Bureaucratic gamesmanship” is the 
waxing enterprise, yet leisure rather than 
work commands man’s excitements. Kerr 


Clark Kerr et al., op. cit, P. 236. 


564 


and his associates suggest that “the areas 
closest to technology will be the most 
conformist; those farthest from the re- 
quirements of its service, the most free.” 
They conclude that “outside his working 
life the individual may have more free- 
dom under pluralistic industrialism than 
in most earlier forms of society.” Their 
prediction is that man’s great new free- 
dom “may come in the leisure-time of 
individuals.” The world, they say, will be 
for the first time a totally literate world, 
an organization society but not one that 
will be peopled by “organization men.”"! 

Dramatic support for this view comes 
from the theme that increasing education 
leads to higher status and, in terms of the 
“Triple Revolution,” greater freedom.'* 
Charles Killingsworth has testified as fol- 
lows: the United States is now in a stage 
of mass consumption; the slow shift from 
production of goods characteristic of that 
stage is accompanied by declines in de- 
mands for employees in older industries; 
the new technology will result in exten- 
sive displacements; and the most rapidly 
growing parts of the growing service sec- 
tor of our economy are health care and 
education. He notes the decrease in un- 
employment rates for college graduates 
in the period from 1950 through 1962. 
A 36 percent decrease in the rate of un- 
employment for those with sixteen or 
more years of education has occurred, 
compared with a 9.5 percent increase in 
unemployment rates for those with seven 
or fewer years of education.’* Demand 


“ Ibid., pp. 237-239. 

“<The Triple Revolution,” Report of an Ad 
Hoc Committee, shortened version, The Cor- 
respondent, No. 31 (March-April 1964), pp. 
24-30. 

*Charles C.  Killingsworth, “Automation, 
Jobs and Manpower,” Reprint Series, 1963-64 
(East Lansing: School of Labor and Industrial 
Relations, Michigan State University), reprinted 
from Senate Committee on Labor and Public 
Welfare, 88th Congress, First Session, Nation’s 
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patterns are rapidly leading to a labor 
market “twist.” Fewer of the less edu- 
cated participate in the labor force—a 
drop of 22 percent from 1950 to 1962 for 
those with four or fewer years of educa- 
tion, compared with an increase of 0.2 
percent for those with sixteen or more 
years completed. 

Killingsworth argues that many of the 
less educated have been squeezed out of 
the labor force, and that unemployment 
among the less educated is resistant to 
general improvements in employment in 
the economy, He calls finally for “invest- 
ment in human beings” to stimulate 
economic growth. This includes basic 
literacy training and provision of suffi- 
cient numbers of those able to train and 
motivate those in need of educational up- 
lift. The training programs started under 
the Economic Opportunity Act and the 
Manpower Act are one major step in this 
direction. 

Robert Davis has stated that “contem- 
porary poverty . . . is strikingly immune 
to economic growth,” and he attributes 
this to a combination of social, psycho- 
logical, and economic factors, in partic- 
ular personal disabilities, depressed 
aspirations, dependency, and lacks in 
formal education. Interestingly, he re- 
ports from a University of Michigan 
study that public welfare programs do 
not reach the majority of poor families. 
Poverty, he asserts, is a major current 
phenomenon, despite general economic 
growth, that is not handled adequately 
by welfare and related programs. Any 
“programmatic attack,” he states, on the 
problems of the poor will require atten- 
tion to “the social psychological as well 


Manpower Revolution, Part 5, Hearings before 
the Subcommittee on Employment and Man- 
power (Washington, D.C.: U.S. Government 
Printing Office, 1963), pp. 1461-1483. 


as economic aspects of the culture of pov- 
erty.” 

The 1964 Report on Manpower Re- 
quirements by Secretary of Labor Wirtz 
listed an impressive and challenging set 
of areas of major concern; productivity, 
changing technology and employment, 
improper preparation for work, the de- 
cline in rural workers and the movement 
away from farms, Negro workers, and 
older workers.’® To this list one may add 
the mentally retarded, mental patients 
and their families, and women. 

Raising or changing levels of expecta- 
tions, coupled with the vast gains in 
energy resources from the atom, are 
bounded only by the scope of human im- 
agination and ingenuity. But prestige and 
status distinctions will remain, the status 
war will continue as an energizer and as 
a mode of reward, and thus, the abun- 
dance of our economy will be unequally 
distributed. 

Along with the abundance theme must 
be an awareness of the continued neces- 
sity for work, but work in a different 
form, Its pace and content, the require- 
ments and qualifications for perfor- 
mance, and the impact on man’s other 
roles may be different from what can now 
be visualized. 

We may yet see a return in urban set- 
tings to the fusion of the places where 
man works and where he lives. Commu- 
nity mental health centers may be one 
early indicator of the trend toward the 
decentralization of large specialized 


“ Robert C. Davis, “Poverty in the Affluent 
Society: A Review Article,” The Sociological 
Quarterly, Vol. 4, No. 4 (Autumn 1963), pp. 
335-343. 

U.S. Department of Labor, Manpower Re- 
port of the President and A Report on Man- 
power Requirements, Resources, Utilization, and 
Training, by the U.S. Department of Labor, Part 
Il, March 1964 (Washington, D.C.: US. 
Government Printing Office, 1964). See also, 
Manpower Report, March 1965. 
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organizations and the location of their 
facilities and services in closer proximity 
to the populations to be served. Mass 
transportation facilities may permit the 
goods of automated factories to be dis- 
tributed more effectively than formerly 
to points of demand. The growth of our 
cities may be such that foci of work and 
residence may be spotted around the ter- 
rain, separated physically from each 
other but in touch through modern trans- 
portation and communication technolo- 
gy. The drain in time and the cost in 
psychological strain that result from ex- 
tensive commuting, coupled with the ris- 
ing economic costs that come from delay, 
may lead to the urgent redefinition of 
what are the socially acceptable roles 
for adults in our society. 

We are faced with an overwhelming 
challenge. It was expressed as follows by 
Herbert E. Striner and Henry Holmquist, 
especially with regard to the urban prob- 
lem: 


If we remember that, in a relatively few 
years, close to 80 per cent of the population 
of this country will dwell in urban areas, 
and that the current outlook in these areas 
is one of racial friction, transportation chaos, 
and economic strangulation, then the neces- 
sity for planners and social scientists to 
recognize the critical reasons for each 
other's existence is paramount. The scientist 
—in the “natural” and physical as well as the 
social sciences—must produce the knowl- 
edge and techniques by means of which 
the planners and policy makers can arrive 
at good solutions to metropolitan prob- 
lems. +° 


At the same time, the city must also be 
recognized as the prime haven for the 
innovators, the deviant, and the creative 
individuals of our society. 

1 Herbert E. Striner and Henry E. Holm- 
quist, “Social Science and Community Prob- 
lems,” in Leonard J. Duhl, ed., The Urban Con- 


dition: People and Policy in the Metropolis 
(New York: Basic Books, 1963), p. 308. 


566 


Can these and other challenges be 
met? The American Association of Junior 
Colleges recently observed that the sys- 
tem of higher education in the United 
States is moving away from what the as- 
sociation described as its Victorian style 
and is moving ahead through the “al- 
most fantastic” development of the junior 
and community college “toward a real 
democratization.”"’ This points to a ma- 
jor shift in our opportunity structure. 

Conflict will nevertheless continue in 
a democratic society, according to Sey- 
mour Lipset.’* A democratic society is 
not simply a society of equals who enjoy 
common rewards for common achieve- 
ments, It is rather a society with equal 
opportunity for participation and for 
striving to attain and to influence, and 
thus a society of conflict. The individual 
required is one with adaptability, who 
can move into a variety of roles, who de- 
rives satisfaction from conflict rather than 
pleasure from security. 

How will our society tolerate and ad- 
just to conflict? How can institutions be 
arranged so that satisfaction from con- 
flict can be accommodated along with 
demands for achievement? The realities 
of our social structure call for a temper- 
ing of any conclusions we reach about 
the manner in which institutions will ac- 
commodate a clash of expectations and 
fulfillment. Robert Weaver observed that 
“pragmatic and proximate adjustments 
rather than comprehensive remedies” 
dear to the hearts of professional students 
of urban problems may be necessary in 
that area.” He questioned the assump- 


“Norman C. Harris, Technical Education 
in the Junior College: New Programs for New 
Jobs (Washington, D.C.: American Association 
of Junior Colleges, 1964). 

* Lipset, op. cit., p. 439. 

* Robert C. Weaver, “Major Factors in Ur- 
ban Planning,” in Leonard J. Duhl, ed., The 
Urban Condition: People and Policy in the Me- 
tropolis (New York: Basic Books, 1963), p. 99. 
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tion of a direct relationship between the 
severity of social problems and the de- 
gree of popular interest and action to- 
ward effective solutions. He noted, for 
example, the centrifugal process of sepa- 
ration of races and classes within metro- 
politan areas comprised of numerous 
municipalities as well as a central city. 
Minority groups find it difficult to move 
to more satisfactory housing in better 
neighborhoods; local prejudice tends to 
limit low-rent public housing programs 
to already congested and run-down 
neighborhoods. 

Training and education need to be 
provided, Weaver observes, to permit 
the underprivileged to qualify for im- 
proved jobs and careers. Either jobs, 
however, have to be provided wherever 
they can be, or consideration of newer 
centers of combined work, residence, 
and recreation may come to the fore, with 
the conjugal family again operating as a 
multifunction institution and the whole 
extended family being revived. 

In an essay written in 1956, Daniel 
Bell wondered about the effect of that 
joining of Arcadia and Utopia represent- 
ed by automation, With this arises a “new 
concept of work . . . man as creator and 
regulator of delicate and precise ma- 
chines.”?° But he concluded, “. . . what 
will happen when work and workers are 
displaced by the machine?” as he re- 
peated Freud’s observation that “work 

. is the chief means of binding an 
individual to reality.” Against this view 
is Bell's assertion that “the tendencies to 
evade work . . . so characteristic of the 
American factory worker . .. today obsess 
all workers.” 

Hard, physical, manual work may be 

” Daniel M. Bell, The End of Ideology: On 
the Exhaustion of Political Ideas in the Fifties 
(rev. ed.; New York: Collier Books, 1961), 
Chapter 11, “Work and Its Discontents: The 


Cult of Efficiency in America,” p. 256, PP- 
264 ff. 


destined for replacement through ma- 
chine systems controlled by computers 
that regulate production through infor- 
mation flows. The manual or blue collar 
worker in an assembly operation needs 
or will need retraining for other work 
tasks or resocializing for other nonwork 
activities. White collar work may be next 
in line; the middle managers and execu- 
tives may now work at tasks that in large 
part will in time be hard hit by techno- 
logical change. 

Some exceptions exist even in physical 
work and certainly in the nonphysical 
realm. Prefabrication of a house is one 
thing; its installation on a site is another. 
Heavy construction, as of bridges, high- 
ways, tunnels, need machine directors 
for operations as well as engineers and 
planners. Personal services must, it 
would seem, need personal handling. 
Professional work also, one may say, can 
hardly ever be replaced, although pat- 
terns of professional behavior are subject 
to change. 

In the area of employment, a main 
question stands out. Will the economic- 
technological system develop to a point 
of such increased productivity of materi- 
al goods that the number of jobs relevant 
to those tasks will permanently be greater 
than the number of persons who wish to 
work? 

We know that white collar occupations 
are increasingly predominant, that more 
and more jobs and professions include 
tasks that are primarily service-oriented 
and require interpersonal skills as well as 
administrative and organizational abili- 
ties, Our economic-technological system 
may be moving in this direction, but per- 
haps it will not accommodate the increas- 
ing numbers of men and women actively 
interested in work. A source of trouble is 
the mounting educational requisites for 
initial employment and possibly for con- 
tinuance in jobs. 
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Alice Rossi, commenting on the in- 
equality between the sexes, notes the 
difficulties faced by women who return 
to the labor market after several years’ 
withdrawal during marriage and child- 
bearing. Much greater difficulties obvi- 
ously confront members of minority 
groups who have been blocked from edu- 
cational opportunities during generations 
of discrimination. It does not appear like- 
ly that significant changes in the dis- 
tribution of Negroes, for example, 
through the entire spectrum of profes- 
sional, white collar, administrative, and 
supervisory positions that require exten- 
sive technical ability can be induced in 
the short span of years available to the 
current generations. One may doubt that 
quick programs, not matter how desir- 
able in the current context of civil rights 
and no matter how much social thrust 
supports them, can break down in the 
short run all the lasting effects of his- 
toric patterns of exclusion. Technical 
specifications for performance in high 
status jobs preclude this. 

Support for this comes from Herman 
Miller who has shown with convincing 
data that income differentials between 
whites and nonwhites are almost identi- 
cal for 1947 and 1962, and that occupa- 
tional differentials in income are not 
decreasing. The income gap between the 
unskilled and the skilled, which at one 
time was diminishing, has now started 
to widen again. Miller also reports that 
“the income gap between white and non- 
white widens [his italics] as education 
increases.”?! Clearly, this tokens an area 
of discrimination in which current im- 
provements in access to formal education 
alone will not by themselves yield re- 
moval of race as a significant determining 


4 Herman P. Miller, Rich Man, Poor Man 
(New York: Thomas Y. Crowell Company, 
1964), pp. 60, 63, and 163. 
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factor in life chances for generations of 
adults who are already handicapped. 
Career channels are shifting, if perhaps 
more slightly than sometimes stated: By 
1975, 25 percent of the labor force will 
comprise professional and managerial 
workers, compared with 22 percent to- 
day; semiskilled workers will decline 
from 18 percent to 16 percent; laborers 
from 6 percent to 4 percent; and farm- 
ers and farm workers from 8 percent to 5 
percent. The increasing industrialization 
and professionalization of the labor force 
is apparent. This trend is complicated by 
the relatively small proportion of the la- 
bor force that enjoys the accumulation of 
status and rewards entailed in careers. 
The very patterning of careers ap- 
pears, furthermore, to be undergoing 
change. The term “careers” as used here 
is defined as those sequences of work 
roles in which movement from role to 
role is significantly greater than chance, 
occurs throughout the work-life cycle, 
and brings to the participating individu- 
als increasing rewards of prestige, status, 
income, leisure, and the like. In this 
sense, it appears that technological 
change and the growing size of organiza- 
tions foreshorten the period of work 
life during which education and training 
will ensure continued vertical improve- 
ment or ascent in career ladders, Thus, 
periodic advanced education and retrain- 
ing are increasingly required for career 
ascent; simple persistence or staying 
power means less and less. What may be 
called skill careers become more signifi- 
cant than simple career lines. This sug- 
gests that movement among skill career 
patterns is likely to be a more dominant 
pattern in the future, and that even more 
emphasis will be placed, in the social 
welfare fields and in most other pro- 
fessional and technological areas, on 
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re-education and re-training as the re- 
quirements for continued career ascent.** 
Harold Wilensky estimated, however, 
that only a minority of the labor force 
participates in career sequences during 
their working lifetimes.** The protection 
of career systems, perhaps even in the 
social welfare fields, is thus not available 
to the majority of the working popula- 
tion, unless re-education and retraining 
occur even more often and for more 
groups in the labor force than at pres- 
ent, 

Another basic question is that of entry 
position. For young grade school or high 
school graduates or dropouts who are not 
skilled or are semiskilled, entry positions 
have been hit hard by the changes in the 
kinds of skills needed in modern indus- 
try. Business-run training programs now 
concentrate on white collar tasks neces- 
sary for service positions, leaving to the 
government the task of providing initial 
training for production workers. The 
current increases in jobs for education, 
health, government, and consumer ser- 
vices may require vast increases in gOV- 
ernment investments in training pro- 
grams, for business is unlikely to pay the 
costs of efforts to provide initial training 
for the performance of work tasks. 

Leaving aside this problem of changes 
in the initial requirements of education 
and training for the world of work, we 
must also be aware of a shift in the style 
of operation of business organizations, 


* An unpublished paper on “The Implica; 
tions of Manpower Trends for Career Patterns, 
by Louis H. Orzack and Jeffrey Salloway (pre- 
sented at Manpower Research Section, Popula- 
tion Association of America, April 1965, Chica- 
go) develops further the analysis of how 
career patterns are undergoing systematic 
change in the contemporary United States. 

# Harold L. Wilensky, “Work, Careers, and 
Social Integration,” International Social Science 
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and the decreasing vitality of the tradi- 
tional job-climbing ladder in business and 
industrial organizations, 

The definitions of the core composite 
of tasks required in jobs in such orga- 
nizations clearly include both technical 
behaviors and social attitudes, Many ob- 
servers incline to the conclusion that core 
tasks of jobs have more typically in the 
past than at present involved what Robert 
Dubin calls “technological behaviors,” 
that is, those that are mainly physical, 
that require dexterity in finger, hand, 
foot, and body movements.** A further 
contention is that the core tasks at the 
center of many jobs increasingly demand 
social skills. In the past, the guild system 
institutionalized a mechanism for learn- 
ing both kinds of core tasks that required 
movement through a step system, a lad- 
der upward from apprentice to journey- 
man to master. As our factory and indus- 
trial systems have evolved, there was a 
time when the very narrow specialization 
was primarily technological. We now link 
jobs through promotional systems, 
through both formally and nonformally 
patterned connections. However, Froom- 
kin argues that movement from the jobs 
at the bottom of status systems is largely 
blocked at present.” 

Industry, government, education, 
health and welfare agencies now require 
specialized preparation in technological 
and social skills for entry to middle-rank 
positions. Movement from the bottom to 
the middle or top of status ladders occurs 
by meeting educational requirements, by 
seniority systems, by the grouping of 
positions into seniority families, and by 


* Robert Dubin, The World of Work (Engle- 
wood Cliffs, New Jersey: Prentice-Hall, 1958), 
pp. 62 ff. 

Joseph Froomkin, “Jobs, Skills and Re- 
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the extensive specializations that may 
require organizations and agencies to 
look to universities even more than at 
present for the hiring of supervisory and 
administrative personnel, 

These developments can paradoxically 
lead both to heightened achievement and 
reduced flexibility. Whether in the long 
run we can expect a more nearly perfect 
match between the capabilities of the 
men and women actively interested in 
work and the types of skills that the labor 
market will demand is difficult to predict. 
An informed guess, however, for the 
social welfare field and for the many 
other areas of work is that a perfect fit is 
rather unlikely. 


CONCLUSION AND SUMMARY 


Let us make an attempt to tie these 
forecasts together and to arrive at predic- 
tions about manpower trends in the wel- 
fare fields, What are the likely over-all 
social-cultural trends? How will these 
trends generate demands for welfare 
manpower? What expectations will exist 
for social welfare workers at all profes- 
sional levels? 

This is difficult territory where we have 
to think about the unknowable or the 
unthinkable. The parameters are barely 
discernible; the way they will affect the 
dependent variables too obscure. The 
precise nature of our social structure, its 
descriptive outlines, and the dynamics of 
the era can hardly be predicted with 
great confidence. 

Several observations, nevertheless, can 
be made. It seems likely that the follow- 
ing will occur at various levels of social 
reality: 

1. Social welfare personnel will have 
much broader roles than at present, in- 
cluding what Wittman recently sum- 
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marized as “preventive social work,” 
and thus will be engaged in work that 
will cut across class and across crisis, and 
will run throughout the age cycle of man. 

2. The enhancement of the environ- 
ment for the psychosocial development of 
man will be the focus of social welfare 
efforts, rather than the much more limit- 
ed, though currently more extensive, 
emphasis on relationships between in- 
come and personal morality, as Mencher 
observes.?" 

3. Trends toward professionalism and 
professionalization will no doubt con- 
tinue, and probably at an accelerating 
rate, with concurrent expansion of edu- 
cational programs and a proliferation of 
educational requirements for top level 
social workers as well as for social service 
technicians, 

4, What may come to be described as 
the “affluent” or the “automation” or the 
“leisure” society will continue to pose 
choice and adjustment problems for in- 
dividuals, including the use of leisure 
time. 

5. The organization of cities to pro- 
vide satisfactory and challenging social 
environments for our populations will 
probably not be accomplished in the next 
few decades, and this will still mean the 
occurrence of the alienated and anomic 
individuals who are not incorporated in 
or do not participate effectively or satis- 
factorily in social units, 

6. Expectations concerning educa- 
tional achievements as conditions for 
entry into the social and occupational 
orders will continue to rise. 

7. Cultural deprivation may still be a 


* Milton Wittman, “Preventive Social Work: 
A Goal for Practice and Education,” Social 
Work, Vol. 6, No. 1 (January 1961), pp. 19- 
28. 

* Samuel Mencher, “Perspectives on Recent 
Welfare Legislation, Fore and Aft,” Social 
Work, Vol. 8, No. 3 (July 1963), pp. 59—65. 
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vital factor, because of the inherent com- 
plexity and variability of our modern 
urban, industrialized and technological 
society and because of the continued ac- 
ceptance of individual choice as a vital 
element in our culture. 

8. Mental retardation and mental ill- 
ness will still occur, whether through 
genetic processes, socially caused acci- 
dents that injure the human organism, 
or as the result of continuing social varia- 
bility; the current association of these 
conditions and social stigma, while more 
problematic, may survive. 

9. Greater skill in social prediction by 
behavioral scientists, and their far greater 
use in applied settings and in preparation 
institutions for health, education, and 
welfare roles, seem inherent in current 
trends, 

A view, therefore, of our society of the 
future can be portrayed as follows: It will 
be a society with contrasting elements of 
equalitarianism and élitism, with status 
ladders, with placement still based in 
part on ascription and in part on achieve- 
ment; an age graded society; a working 
society, with the nature of work trans- 
formed and with an increase in the range 
and number of opportunities for leisure; 
an affluent society, with many continuing 
pockets of poverty left over from earlier 
categorical discriminations on the basis 
of race, national origin, and geographical 
location; an urban society, with continued 
congestion and sprawl, and with the 
likely concurrent development of multi- 
functional communities; an organization- 
al society; an occupational and profes- 
sional society, with many competing 
specialties; and an educationally oriented 
society. 

The scope of social welfare manpower 
needs seems obviously to be expanding, 
with increases in planning, prevention, 
amelioration, and the offering of positive 


services in many new areas of social life. 
Over all, we may expect great increases 
in demand for diverse kinds of social 
welfare professionals and for facilities to 
enhance the over-all social welfare. No 
one can categorically state that our future 
economic and community institutions 
will function more adequately to satisfy 
human expectations than they now do. 
Given that and given rising expectations, 
an expansion of the numbers and the uses 
of social welfare personnel may con- 
fidently be foreseen. 

Here an element of urgency enters and 
calls for positive actions to hasten that 
expansion of numbers and of uses and to 
permit the social welfare professionals to 
join the others who will meet the chal- 
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lenges of the future. For, as President 
Johnson’s Council of Economic Advisers 
concluded in their 1965 Report, 


The steps we take during the next few 
years will help to determine the quality of 
life in the year 2000... . 

Most important is the need to develop 
the potential of human beings. . . . 

With more education, better health, 
greater incentives, and equality of oppor- 
tunity, the number of disadvantaged will 
decline. And the Nation's greatly enlarged 
resources will permit the diminished num- 
bers of the disadvantaged to share more 
fully in the prosperity of the society.®* 


s Annual Report of the Council of Economic 
Advisers (Washington, D.C.: U.S. Government 
Printing Office, 1965), pp. 169-170. 


NAME INDEX 


Abrahams, Joseph, 383 
Adamson, LaMay, 376 
Addams, Jane, 218 
Albini, Joseph, 287 
Alinsky, Saul, 133, 173 
Allen, Francis A., 340 
Alpert, Harry, 561 
Alspach, A. C., 332 
Anslinger, H. J., 447, 453, 458 
Aubert, Vilhelm, 311 
Ausubel, D. P., 457, 461 


Bacon, Selden D., 466, 470, 
480, 482 

Bahn, A. K., 495 

Bailey, John, 242 

Baker, Russell, 4 

Baldwin, James, 170 

Baldwin, J. M., 323 

Bales, Robert F., 467, 468, 
472, 480 

Barish, Herbert, 417 

Barnard, Chester, 555 

Barnes, Harry E., 307, 317 

Barnes, Robert D., 318 

Barrabee, E. L., 275, 279 

Barrabee, P., 275, 279 

Bassin, Alexander, 319 

Baxton, W. H., 279 


572 


Beccaria, Cesare, 304, 315, 
316 

Becker, H. S., 324, 410, 412, 
415, 416, 471 

Bell, Daniel, 566 

Bellak, L., 258, 271 

Benedict, Ruth, 480 

Bennett, James V., 333, 335 

Benson, Arthur L., 181 

Bentham, Jeremy, 304, 307, 
316 

Berg, Roland H., 442 

Berger, Herbert, 456 

Bernard, Jessie, 16 

Bethune, Mary M., 177 

Bixby, F. Lovell, 314, 327, 
376, 378, 381, 383 

Blane, H. T., 496 

Blau, A., 275, 279 

Bloch, Herbert A., 351, 352, 
359 


Bonner, Hubert, 480 

Bordua, David, 378 

Boscoff, Alvin, 58, 182 

Bower, Eli, 253, 256, 271 

Bowlby, J., 269, 271, 278 
279 

Braine, M., 272 

Brazler, Arthur, 175 


Index 


Bredemeier, Harry C., 19 

Brill, Henry, 281, 282, 283, 
284, 286 

Brody, S., 269, 271 

Brown, Edward, 417 

Brownell, S. M., 79 

Bruner, Jerome, 172, 264, 271 

Bundy, McGeorge, 124 

Burgess, E. W., 278, 279 

Bush, Vannevar, 110 

Busher, Walter H., 336, 338 

Button, Alan D., 508 

Byerly, Carl, 79 


Cahn, Sidney, 494 

Caldwell, Robert C., 307, 340 

Canning, Ray R., 371, 372, 
381 

Caplan, G., 269, 271, 272 

Carey, James, 99, 100, 101 

Carr-Saunders, A. M., 522 

Catlin, George, 480 

Cavan, Ruth S., 307, 335 

Chafetz, Morris E., 472, 496, 
500 

Chast, Denyse, 333 

Chamberlain, Essie, 272 

Chapin, F. Stuart, Jr., 191, 
227, 228 


Chaplin, Charlie, 13 

Chapman, K. W., 456 

Chein, Isidor, 410, 411, 412, 
413, 416 

Cherrington, Ernest H., 480 

Chittenden, Hiram M., 480 

Christie, Nils, 310 

Cleveland, Harlan, 554 

Clarke, Alfred C., 254, 255, 
306, 415, 472 

Clausen, John A., 254, 255, 
415, 416 

Clinard, Marshall B., 254, 
255, 324, 327, 416, 471 

Cloward, Richard, 7, 347, 348, 
349, 350, 351, 375, 377, 
378, 411, 416, 529 

Cohen, Albert K., 322, 346, 
347, 350, 351, 354, 355, 
377, 378, 454 

Cole, Jonathan, 284 

Collins, Leroy, 139 

Compton, Karl T., 110 

Conant, James B., 89, 110, 
530 

Connor, Ralph, 508 

Cooley, C. H., 323 

Cottrell, W. F., 480 

Cressey, Donald R., 303, 305, 
306, 307, 320, 322, 323, 
327, 328, 330, 331, 375, 
376, 384, 433, 438 

Crimi, James, 99 

Cuber, John F., 255 

Cumming, E., 271, 480 

Cumming, J., 271, 480 


Danzig, David, 171 

Davis, Kingsley, 480 

Davis, Robert, 564 

Davis, Sylvia, 417 

Dederich, Charles E., 432, 
433, 434, 435, 442 

Deere, Richard, 154, 155 

Demone, Harold W., 472, 500 

Dewey, John, 323, 329 

Diekoff, John, 98 

Dietrick, D. C., 378 

Dinitz, Simon, 254, 255, 287, 
306, 326, 415, 472 

Diskind, Meyer H., 427, 429 

Dole, Vincent P., 444, 445 

Donnison, D., 527 

Dubin, Robert, 378, 569 

Dubos, R., 260, 271 

Dunham, H. Warren, 252, 
255, 376 

Dunlop, John T., 563 

Durkheim, Emile, 307, 309, 
310, 311, 348 


Dyer, John, 103 
Dynes, Russell R., 254, 255, 
306, 415, 472 


Eaton, J. W., 277, 279 
Eddy, Nathan, 415 

Efron, Vera, 471, 481 
Eissler, K. R., 271 

Eissler, Ruth, 258, 271 
Elias, Albert, 314, 376, 381, 


383 
Elliott, Mabel, 307 
Ellison, Ralph, 170 
Empey, LaMar T., 314, 349, 
371, 375, 395, 396 
Engelhardt, D. M., 295 
England, Ralph, 332 
Erickson, Erik H., 377 
Erickson, Maynard, 371, 395, 
396 


Fagin, Henry, 200 

Faris, Robert E. L., 252, 255 
Farnsworth, Clyde, 350 
Farnsworth, D. L., 257, 271 
Felix, Robert H., 280, 286 
Festinger, Leon, 328, 539 
Fidler, J. W., 327 
Finesinger, J. E., 275, 279 
Finestone, Harold, 411, 416 
Fitzpatrick Joseph P., 351 
Flanagan, John C., 394 
Fletcher, C. Scott, 98 
Flynn, Frank T., 351, 352, 


359 
Fode, Kermit L., 82 
Fox, T. F., 259, 271 
Freedman, A., 268, 271 
Freud, Sigmund, 251, 261, 
271 
Froomkin, Joseph, 569 
Fry, C. C., 329 


Galbraith, John Kenneth, 11, 
14, 19, 46 

Gardiner-Hill, H., 330 

Gardner, J., 259, 272 

Gerard, D. L., 409, 415, 416 

Gersten, C., 327 

Gibbens, T. C. N., 453 

Gibbons, Don C., 306 

Gibbs, Jack P., 255 

Gilbert, G. M., 458 

Gilpatric, Roswell L., 119 

Ginzberg, E., 269, 270, 272 

Glad, D. D., 481 

Glaser, Daniel, 302, 306, 325, 
375, 376, 378, 387 

Glueck, Sheldon, 305 

Goffman, Erving, 255 


Index 573 


Goldstein, Jonah J., 454 
Coldwater, Barry, 151, 174 
Gonzalez, Arturo F., 338 
Goode, William J., 481, 
513-515 
Goodrich, D. W., 269, 272 
Gouldner, Alvin W., 308, 530 
Greenberg, Leon A., 471 
Greer, Scott, 186, 187, 191 
Griffin, Aleathea, 417 
Grimm, Sergei, 222 
Grisby, William, 224 
Grodzins, Morton, 132 
Grupp, Stanley P., 305, 332, 
333, 334, 335 


Haggard, H. W., 481 

Hakeem, M., 376 

Hale, L., 481 

Handlin, Oscar, 186, 353 

Hanfmann, Eugenia, 508 

Hannon, Murray, 338 

Harbison, Frederick, 563 

Haron, W., 279 

Harper, Robert A., 255 

Harper, William R., 96 

Harrington, Michael, 12, 14, 
15 

Hartley, Eugene L., 254 

Haskel, Martin, 319 

Hauser, Philip M., 180 

Havighurst, Robert J., 104 

Hawley, Amos, 514 


Hoch, Paul, 381 
Hofstadter, R., 272 
Hollingshead, August B., 254, 


255 
Hook, Sidney, 113 
Hooton, Ernest A., 306 
Hoover, Edgar M., 228 
Homey, Karen, 
Horton, Donald, 481 
Howay, F. W., 481 
Howe, Hubert, 454 
Hughes, Everett C., 560 
Hughes, Langston, 159 
Hunt, Robert C., 285, 286 
Hunter, Richard, 154 


Isbell, Harris, 415, 456 
Ishino, Iwao, 254, 255, 306, 
415, 472 


Jackson, Joan, 508 

Jahoda, Marie, 244, 254, 277, 
279 

James, William, 556 


574 Index 


Javits, Jacob, 174 

Jellinek, E. M., 469, 471, 
472, 481, 500 

Jenkins, Richard, 350 

Johnson, Elmer H., 305, 306, 
335 

Johnson, Lyndon B., 43, 51, 
132, 162, 169, 244 

Johnson, W., 329 

Johnson, W. E., 481 

Johnston, Norman, 306 

Jones, A. W., 308 

Jones, Maxwell, 255 


Kaplan, Bert, 255 

Karras, Athan, 287, 295 

Kauffman, Irving, 152 

Kawi, A. A., 272 

Kay, B., 326 

Kelbert, M., 481 

Keller, Mark, 471, 472 

Kelly, Earl, 94 

Kenkel, William F., 255 

Kennedy, John F., 360 

Kerr, Clark, 66 

Keyserling, Leon H., 18 

Kidd, Charles V., 122 

Killian, James, 98 

King, Martin Luther, 139, 
151, 169 

King, Rufus, 415, 450, 460 

Kitsuse, John, 378 

Klein, D., 266, 272 

Kluckhohn, Clyde, 481 

Knoll, Irwin, 133 

Kobrin, S., 357, 358, 377 

Kolb, John H., 481 

Korn, Richard, 307, 313, 350, 
375, 380 

Kornetsky, C., 409, 415 

Kotinsky, Helen, 377 

Kowarsky, Raya, 417 

Kramer, M., 495 

Kron, Yves, 417 

Kubie, L. S., 262, 272 

Kusnesof, Morris, 429 

Kuusi, Pekka, 481 

Kvaraceus, William C., 350, 
355 


Lander, B., 353 

Landis, Benson Y., 481 
Lane, R. E., 324 
Langer, S., 323 
Langner, Thomas S., 255 
Lanu, K. E. 481 

Lee, Alfred, 481 

Lee, Robert S., 416 
Lefton, Mark, 287 
Leighton, Alexander, 416 


Lemert, E. M., 329, 470, 472, 
481 

Leshan, L., 329 

Levy, Hermann, 481 

Lincoln, Abraham, 109 

Lindemann, E., 266, 272 

Lindesmith, A. R., 322, 324, 
410, 416, 447, 449, 451 

Linton, Ralph, 535 

Lipset, Seymour Martin, 560, 
566 

Litwak, Eugene, 91, 92, 93 

Lively, E. L., 326 

Liveright, A. A. 65 

Lolli, Giorgio, 481 

Lombroso, Cesare, 300 

Lowie, R. H., 323 

Lowry, James V., 422, 423 

Lucia, Salvatore, 272 


Maccoby, Eleanor E., 254 

MacLeod, A. W., 273 

MacLeod, Donna, 91 

MacLeod, William C., 481 

Macmillan, Duncan, 285 

Mannheim, Hermann, 461 

Marburger, Carl, 65 

Marden, Charles F., 465, 471, 
472 

Martin, John M., 349, 351 

Martin, Paul, 449 

Matza, David. 301, 306, 324, 
325, 351, 378 

Maver, Martin, 169 

McCleery, Richard, 375 

McCorkle, Llovd, 307, 313, 
327, 350, 375, 376, 378, 
380, 381, 383 

McGhee, Paul, 97 

Mcllwain, C. H., 482 

Mcllwraith, T. F., 481 

McKay, Henry D., 306, 351, 
377 

Mead, G. H., 323 

Mead, Margaret, 481 

Meier, R. L., 264, 272 

Meighan, Clement, 481 

Mencher, Samuel, 570 

Merton, Robert K., 14, 254 
255, 306, 329, 348, 350, 351. 
356, 377, 378, 415, 416, 471 
472, 561, 562 

Messinger, Sheldon, 311, 375 

Meyer, Henry, 91, 93 

Michael, Stanley T., 255 

Mignot, André, 481 

Miller, Alexander F., 133 

Miller, Herman, 567 

Miller, S. M., 533 

Miller, Walter B., 347, 350, 
351, 354, 377 


Milner, J. G., 376 

Moore, Merrill, 481 

Moran, Mark R., 384 

Morris, Robert, 530 

Morris, T., 354 

Morton, John R. 103, 104 

Mulford, Harold A., 465, 
471, 472 

Murphy, Gardner, 260, 264, 
272 

Murphy, L. B., 272 

Murray, E., 326 

Murtagh, John M., 454 

Myers, Charles A., 563 

Myers, C. K., 359 

Myerson, A., 481 

Myrdal, Gunnar, 130 


Neibuhr, Reinhold, 313 
Nettler, Gwynn, 392 
Neustadt, Richard, 555 
Newcomb, Theodore M., 254 
Nisbet, Robert A., 14, 254, 
255, 306, 350, 351, 415, 
416, 471, 472 
Nordhoff, Charles B., 481 
Nye, F. Ivan, 377 
Nyswander, Marie, 444, 445, 
446, 447, 454, 459 


Odgers, J., 547 

O'Donnell, John A., 422 

Ohlin, Lloyd E., 7, 347, 348, 
349, 350, 351, 377, 378, 
411, 416 

Opler, Marian K., 255 

Orlans, Harold, 116 

Osorio, Carmen, 417 


Park, Robert, 218 

Parsons, Talcott, 309, 311 

Pasamanick, Benjamin, 255, 
268, 272, 287, 294 

Pascal, G. 291, 295 

Patton, Robert E., 281, 282, 
283, 284, 286 

Paxman, Monroe, 371, 375, 
381, 388, 398 

Pearson, W. S., 495 

Penn, William, 187 

Perloff, Harry, 533 

Pescor, Michael J., 429 

Peterson, O. L., 530 

Pinel, Philippe, 280, 285 

Pittman, David J., 471, 472, 
501 

Plaut Thomas F. A., 470, 471, 
494 

Poirier, Jean, 481 

Poland, Phyllis, 273 

Pollak, Otto, 350 


Porterfield, Austin L., 306 
Powers, Sanger B., 335 
Prell, A. E., 458 

Price, Don K., 110, 118 
Priddy, Gene, 287 

Pusey, Nathan, 118 


Raab, Earl, 63, 128, 254 
Rabow, Jerome, 314, 371, 
375, 376, 395 
Rahm, H. J., 359 
Randall, George W., 335, 
338, 339 
Ranulf, Svend, 311 
Rasschaert, William M., 90 
Reckless, Walter C., 303, 306, 
307, 326, 351, 359 
Redding, Saunders, 170 
Redlich, F. C., 255, 264, 272 
Redlo, M., 272 
Reed, Robert B., 255 
Rennie, Thomas A. C., 255 
Rhee, Syngman, 139 
Ribble, M., 269, 272 
Richardson, Wyman, 255 
Riley, John W., 465, 471, 
472, 
Riley, Matilda White, 562 
Robison, Sophia, 351 
eller, Nelson, 153 
Rose, Arnold, 4, 127, 128, 
131, 255, 279, 458 
Rosen, B. M., 495 
Rosenfeld, Eva, 416 
Rosenthal, Robert, 82 
Ross, Elizabeth H., 173 
Rossi, Alice, 559, 567 
Roucek, J. S., 376 
Rubington, Earl, 491 
Rue, R., 272 
Ruggles-Brice, Evelyn, 317 


Salone, Emile, 481 

Samuelson, James, 481 

Sanford, R. N., 259, 260, 272 

Sáriola, Sakari, 482 

Saunders, Frank E., 432 

Savitz, Leonard, 306 

Scarpetti, Frank R., 255, 287, 
294, 326 

Scheff, T. J., 330, 494 

Schuessler, K. F., 322 

Schur, Edwin M., 391, 414, 
415, 416, 447 

Schwab, Herbert M., 180 

Schwartz, M. S., 322 

Scott, Max, 371, 395 

Scott, T. H., 279 

Screvane, Paul R., 174 

Seligman, D., 353 

Sellin, Thornsten, 314 


Selznick, Gertrude, J., 254 

Selznick, Philip, 63 

Senn, Milton J. E., 279 

Sewell, W. H., 325 

Shaw, Clifford R., 306, 351, 
358, 377 

Sheldon, William H., 306 

Shephard, H., 315 

Short, James F., 350, 351, 
377, 378 

Shulman, Harry M., 350 

Silberman, Charles E., 133 

Silverman, B., 273 

Smigel, E. O., 324 

Smith, Adam, 482 

Smith, Alexander, 319 

Smith, Betty C., 333 

Smith, Charles U., 132 

Smith, Henry J., 163, 164 

Smith, Raymond T., 528 

Smith, Wilbur, 237 

Snyder, Charles R., 471, 472, 
482 

Sorrentino, A., 358 

Srole, Leo, 255 

Stanton, A. H., 322 

Steinbeck, John, 13 

Sterne, M. W., 501 

Stevenson, G. H., 449 

Stevenson, I., 260, 272 

Stratton, Julius A., 117 

Straus, Robert, 466, 467, 471, 
472, 482 

Striner, Herbert E., 565 

Sussman, Marvin, 561 

Sutherland, Edwin, 301, 302, 
305, 306, 307, 322, 323, 
346, 356, 357, 377, 378 

Suttell, B. J., 291, 295 

Sykes, ‘Gresham M., 306, 324, 
325, 375, 378 

Szasz, Thomas, 245-246, 254 


Taft, Donald R., 307, 332 

Tannenbaum, F., 329, 377 

Tappan, Paul, 307 

Taylor, Harold, 78, 80 

Teeters, Nagley K., 307 

Thompson, George N., 471 

Thrasher, F. M., 356, 357, 377 

‘Thursten, Lauren A., 482 

Titmuss, Richa d, 526 

Toby, Jackson, 304, 307, 309, 
326, 330, 377 

Toch, Hans, 415 

Tocqueville, Alexis de, 170 

Tompkins, W. F., 447, 453, 
458 

Torres, Antonio, 417 

Trice, Harrison M., 471, 489, 
503, 508 


Index 575 


Trolle, Jorgen, 310 
Truman, Harry S., 175 
Trussell, Ray, 445 
Tufts, E, 358 
Twichell, Allen A., 222 


Ullman, Albert D., 472 


Van Hise, Charles, 96 
Veblen, Thorstein, 329 
Verin, Jacques, 333 
Vernon, Raymond, 228 
Vogel, Victor H., 415, 456 
Vogel, Virginia E., 415 
Vold, George B., 306, 312, 
378, 384 
Volkman, R., 330, 331 
von Hentig, Hans, 307 


Wagner, Robert F., 171, 360, 
445 

Waite, John B., 307 

Wakefield, D., 354 

Walker, J. H., 449 

Walker, Robert A., 187 

Walkley, R., 270, 272 

Wallace, George, 151 

Wallerstein, James S., 306 

Wallis, Allen, 114 

Warren, Earl, 169, 176 

Washington, Booker T., 137 

Washington, Edward, 417 

Wass, D. K., 496 

Watkins, Robert, 417 

Weaver, Robert, 566 

Weber, J. R., 359 

Weber, Max, 553 

Weeks, H. Ashley, 304, 305, 
315, 319, 376 

Weinberg, Alvin M., 122 

Wheaton, William L. C., 191 

Wheeler, Stanton, 375 

Whipple, James, 105 

White, Leslie, 482 

Whorf, B. L., 323 

Whyte, W. F., 354, 377 

Wiklund, Daniel, 333 

Wilensky, Harold, 513, 517, 
519, 568 

Williams, Robin, 378 

Willie, Charles V., 180 

Wilner, D., 270, 272 

Wilson, Logan, 118 

Wilson, Robert, 416 

Wilson, W., 272 

Winick, Charles, 415, 456 

Witmer, Helen L., 358 

Wittman, Milton, 569 

Wolf, I., 496 

Wolfgang, Marvin E., 306 

Wood, Arthur E., 307 


SUBJECT INDEX 


Abundance, ideology of, 14, 
15 


Acculturation, 148, 149, 170 
Action programs, 5, 9, 79, 147 
Adult-education, 84, 85; cor- 


Aging, 
pie oot ees, 


Alcohol, attitude toward, 464; 
effect of, 463-464; extent of 
use, 464-466; social control 
of, 470, 472-482; education, 
474-475; government regu- 
lation of consumption, 475- 
478; prohibition, 473-474; 
substituting other activities, 
478-479; use of, 462-463 


471, 500-501, 503-511; ex- 
tent of activities, 506-507; 
history of, 505-506; Twelve 
Steps, 504, 507-508; types 
attracted to, 508-509 

Alcoholism, 222, 462-511; 
definition of, 462-464; de- 
velopment of, 469; explana- 
tions of, 467-468, 485-486; 
extent of, 464-466; preven- 
tion of, 470, 472-493; 
treatment of, 470-471, 494- 
511 

Alienation, 50 

American Correctional Asso- 
ciation, 335 

Anomie, 301, 353, 356 

Anti-poverty program, 164 

Anti-social behavior, 49 


Wyle, Clement J., 306 
Yablonsky, Lewis, 431, 432 
Yinger, J. Milton, 314 


Arrest trends, 299 

Assimilation, 150 

Association, professional, 514, 
515 

Attitude changes, 90 

Automation, 17, 22, 96 


Barbiturates, 407 

Behavioral freedom, degrees 
of, 262-265 

Behavioral Science, trends in, 
561-563, 570 

Benzedrine, 407 

Black Muslims, 160 

Blight areas, 223 

Borstal System, 317-318 

Boycotts, 137, 173, 176 

Bromides, 407 

Brown v. Board of Education, 
133, 134, 136, 152, 176- 


Children’s Bureau, United 

es States, 344 
‘itizen Action Programs, a 

City planning profession, 

Civil Rights, 5, 14, 25, a 
129, 132, 136, 139, 148, 171 

Civil Rights Act of 1964, 169, 
178, 181 

“a a igmg movement, 130, 


cil Rights organizations, 
militant, 180 

ee Review Board, 162, 

Civil servant, esteem of, 549 

Class antagonisms, 141 

Classification of people and 
services, zonal, 263, 265- 
269 


Zemans, Eugene, 337 


Clients, social agency, 527- 
529 

Cocaine, 407 

Codeine, 407 

Cold-turkey cure, 442 

Cold war, 113 

Colleague group, 515 

Colleges, Negro, 73; urban 
evening, 96 

Community action programs, 
7, 19, 29, 31-43 

Community agencies, 527 

Community caretakers, alco- 
holism, 495-503; assistance 
to problem drinkers, 496- 
498; characteristics of ade- 
quate service, 501-503; im- 
pact of drinkers on, 494— 
496; services for problem 
drinkers, 498-500 

Community development, 22, 
106 

Community facilities, 211 

unity improvement, 80 

Community life, (problem 
of), 69 

Community Renewal Pro- 
gram, 197, 227 

Community services, 56, 78 

Commuters, 230, 241, 242 

Congress of Racial Equality, 
138, 154 

Consumer income, 212 

Consumer pressures, 20 

Consumers’ Union, 20, 51-57 

Containment theory, 303-304 

Controlled migration, 146 

Cooperatives, housing, 54 

Crime, 91, 183, 296-341; 
control of, 304-305, 315- 
341; definition of, 296-297; 
explanations of, 300-304; 
physical theories, 300-301; 
psychological theories, 301; 
sociological theories, 301- 
304; extent of, 297-300; 
prevention of, 304, 307— 
315; unreported, 300 

Crime rates, 298-300; uni- 
formities in, 298-299 

Criminal intent, 297 


ism, towards, 488; modifica- 
tion of, 491-492; preven- 
tion, and, 490-491; thera» 
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Culture, transmission of, 15, 
58 
Curriculum modification, 83 
Cybernation, 45 


Dangerous Drugs Act, 447- 
448 

Denver Metropolitan Plan, 
209 

Depressed area, 86, 91, 94 

Desegregation, 152, 177, 178 

Detoxification, 443 

Detroit Project, 80 

Diagnostic and Statistical 
Manual, American Psychi- 
atric Association, 246 

Differential association, 301- 
302, 322, 331, 346 

Differential identification, 
302-303 

Disturbed children, rehabilita- 
tion of, 89 

Drinking patterns, 465-466; 
age, and, 465-466; ethnic 
group, and, 466; religion, 
and, 466; residence, and, 
466; sex, and, 465; social 
class, and, 466 

Dropouts, 24, 28, 65, 75, 93, 
94 

Drug addiction, 405-461; 
definition of, 405-407; ex- 
planations of, 409-412; ex- 
tent of, 407-409; preven- 
tion of, 413-414, 417-422; 
stages in, 412-413; treat- 
ment of, 414—415, 422-461 

Drug addicts, age of, 408; 
occupations of, 408; race of, 
408; residences of, 408—409; 
sex of, 408; typical, 408— 
409 

Drug therapy, 249, 287 

Drug use, stages of, 412-413; 
efforts to break habit, 413; 
experimentation, 412; occa- 
sional use, 412-413; regu- 
lar use, 413 

Economic deprivation, 12, 15 

Economic growth, 11 

Education, 58-67; adult, 65, 
106; consumer, 40, 51-57; 
cooperation between school 
systems, 73; deprived and 
segregated, of the, 68-75; 


crimination in, 61; rising 
standards in, 68; social 
problems of, 61-63; under- 
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Educators, urban, 76 
Eighteenth Amendment, 464 
Elementary and Secondary 
Education Act of 1965, 64 
Elizabethan Poor Laws, 15 
Employment opportunities, 
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Employment 
Act of 1964, 18, 38 
Employment, unskilled, 22 
Experimental psychology, 82 
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lege), stages of growth, 100 


Family life, problem of, 69 
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Federal Bureau of Investiga- 
tion, 297 

Federal Bureau of Narcotics, 


Genocide, 126 

Ghettos, Negro, 132, 163, 167; 
urban, 133 

Great Cities Project, 65, 78-80 

Great Society, 2 

Group therapy, 89, 305, 319, 
327, 434—435, 485 

Guided group interaction, 350, 
383-384 
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407 
Halfway houses, 332, 336-337 
Hammurabi’s code, 315 
Harrison Act, 406, 407, 408, 
413 
Health agencies, 33 


162, 192; non-discrimina- 
tory, 142, 145, 150; public, 
219, 220, 226; redistribution 
of 44; subsidized, 218; sub- 
standard, 184 

Huber Law, 333 
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Human Rights Commission, 
133, 151-168 


Ideology of scarcity, 15, 16 
Imprisonment, history of, 315- 
318; punishment, as, 314; 
rehabilitation, as, 316-319 
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520, 521; role strain of, 520, 


Institute Treatment Center, 
288 
Intergroup relations, 166, 171, 


Jim Crow, 152 


ib Corps, 41 
Jop discrimination, 152, 153, 
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Jurisdictional disputes, pro- 
fessional, 516, 517 

Juvenile delinquency, 7, 91, 
94, 342-404; control of, 
349-350, 371-404; defini- 
tion of, 342-343; explana- 
tions of, 346-349; extent 
of, 343-345; lower-class 
youth, and, 346-348; pre- 
vention of, 349, 351-370; 
types of, 345-346 

Juvenile delinquents, adap- 
tive type, 345-346; in other 
countries, 344-345; mal- 
adaptive type, 345; sex of, 
344 
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Law, 296-297; civil, 296; 
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296-297 
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Leisure, 560, 564, 570 
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cies, 424—425; length of 
hospitalization, 424; results, 
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347-348 
Lower Eastside Information 
and Service Center for 
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414, 417-422 
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Marihuana, 407 
Mass media, 11, 13, 14 
Means tests, 36 
Medicine 6 
Mental deficiency, 247 
Mental health check-ups, 
273-279 
Mental hospital, 280-286; 
care in, 280-286; new type 
of, 284-286; open, 286; 
population of, 281 
Mental illness, 244-295; defi- 
nition of, 244-246; explana- 
tions of, 250-252; extent of, 
249-250; prevention of, 
252-253, 256-279; treat- 
ment of, 253-254, 280- 
295; types of, 246-248 
Methadone, 414, 442-446 
Metropolitan decision-making, 
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Metropolitan growth, 210, 217 
Metropolitan problems, 186 
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Militancy, 138, 140, 180 

Minimum income, 15 

Minimum wage, 18, 44 

Minorities, 55, 76, 84 

Minority group, 35, 125, 129, 
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Misdemeanor, 297, 337 
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Mobilization for Youth, 7, 
349, 360-380, 414, 417; 
community organization 
and development, 365-366; 
neighborhood councils, 366; 
organizing the unaffiliated, 
365-366; education, 363— 
365; curriculum center, 
365; early childhood, 364; 
guidance teachers, 364-365; 
homework helper, 364; in- 
service training, 365; lab- 
oratory schools, 365; par- 
ent education, 365; reading 
clinics, 364; reading teach- 
ers, 364; school community 
relations and small group 
program, 365; “second 
chance” guidance and 
tutoring program, 365; ther- 
apeutic curriculum, 364; 
housing services unit, 366- 
367; legal services, 367; 
services to groups, 369-370; 
adventure corps, 370; coffee 
houses, 369; detached 
worker program, 369-370; 
pre-adolescent program, 
370; young adult action 
group, 369; services to in- 
dividuals and families, 
367-369; narcotics program, 
368-369; neighborhood 
service centers, 367-368; 
mental hygiene clinic, 368; 
social reintegration of juve- 
nile offenders, 369; visiting 
homemaker, 368; youth 
employment and training, 
362-363 

Modern society, nature of, 252 

Monopolies, legal, 517, 518 

Morphine, 407 

Municipal services, 187 

Morill Act, 109, 111 


Narcotics addiction, see drug 
addiction 

Narcotics control, British sys- 
tem, 414, 447-461; ac- 
ceptance of, in U.S., 454- 
460; nature of, 447-451; 
success of, 451-454 

Narcotic drugs, 407 

National Association for the 
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People, 154 
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National Defense Education 
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ment Act of 1963, 118 
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Negro revolt, 168, 172 
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Negro students, 181 
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42 

Neighborhood, racially mixed, 
81 
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Neurotic disorders, 246, 248; 
anxiety reaction, 248; con- 
version reaction, 248; ob- 
sessive-compulsive reaction, 
248 

New Deal; The, 13, 16, 218 

Nonpsychotic disorders, 248, 
251, 253; neurotic disorders, 
248; personality disorders, 
248; psychosomatic disor- 
ders, 248 

Normative Social Adjustment 
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Norms, 301, 468 


Occupation differentials, 567 

Occupational system, 515 

Occupations, 7, 58; problem 
oriented, 8 

Open occupancy, 142 

Opium, 407 

Opportunity, equality of, 124 

Organic mental disorders, 
246, 283; acute brain syn- 
drome, 246; chronic brain 
syndrome, 246 

Organic theories of mental 
illness, 251 

Organized crime, 6 
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Paranoid disorders, 248 
Parking, 233, 235 


Parole, 317 
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406-407, 410 
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Plessy v. Ferguson, 140, 176, 
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Police brutality, 165 
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Politics, role of, 549 

Population, distribution of, 
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Population growth, 185 

Poverty, 2, 3, 11, 12, 13, 15, 
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11-21 
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nomic Advisors, 15 
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Prevention of, alcoholism, 
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307-315; drug addiction, 
413-414, 417-422; juvenile 
delinquency, 349,°351-370; 
mental illness, 252-253, 
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study, 287-295; back- 
ground of patients, 289— 
291; design, 287-288; in- 
struments, tests and meas- 
ures, 288-289; results of, 
291-293 
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Primary prevention, mental 
disorders, 253, 256-272; an- 
tagonisms toward, 257-259; 
framework for, 261-269; 
goals of, 260-261; ingredi- 
ents in, 269-270 

Prison reform, 316-319 

Professionalization, 513 

Professionals, 519, 521-523, 
536-539 

Professions, 512 

Prohibition, 6, 464 

Project Cause, 534-547 

Project on Family Urbaniza- 
tion, 54 

Provo experiment, 349-350, 
371-404; attendance prob- 


lems, 372-373; community 
adjustment, 391; genesis, 
370-372; implications, 394- 
395; intensive treatment, 
382-386; authorities, 385- 
386; peer group, 383-385; 
social structure, 383; major 
assumptions for treatment, 
379-380; putting the sys- 
tem in motion, 387-391; 
research design and find- 
ings, 392-394, 395-404; 
techniques, appropriateness 
of, 391-392; theoretical 
orientation, 377-379; treat- 
ment system, the, 380-382; 
uncoordinated activities, 
373-374; use of volunteers, 
373; work and other activi- 
ties, 386-387 

Psychoanalytic theory, 251, 
301 

Psychological theories, alco- 
holism, of, 467; crime, of, 
301; drug addiction, of, 
409-410 

Psychopaths, 248 

Psychotic disorders, 246, 247— 
248, 251, 253, 283; affec- 
tive disorders, 247; para- 
noid disorders, 248; schizo- 
phrenia, 247 

Public assistance, 31, 53 

Public Health Service, United 
States, 414 

Public housing projects, 45, 
46, 53 

Public works, 201, 202 

Punishment, 304, 307-315, 
339-341; crime prevention, 
as means of, 309-310; mor- 
ale of conformists, and, 
310-312; reforming offend- 
ers, and, 312-314; social 
control function, 304, 308- 
309; work release, and, 
339-341 


Race relations, 125-134, 148, 
169 

Race riots, 130, 132, 169 

Racial ghettoes, 131, 132, 152, 
163, 167 

Racial prejudice, 128 

Racial tensions, 132, 133 

Racism, 125, 127, 170 

Rapid transit, 242, 243 

Reactionaries, white, 167 

Register of active addicts, 
407—408 
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Rehabilitation, of criminals, 
305, 312, 316-331, 340; 
groups, use of, 305, 319, 
326-331; criminals, use of, 
326-331; agent of change, 
327; target of change, 327 

Rehabilitation areas, 224 

Rehabilitative therapy, 414 

Research centers, 121 

Residential areas, 215 

Rite de passage, 463, 468 

Role-playing, inappropriate, 
252 

Role-taking imagery, 302-303 

Role-training, 319 


Schizophrenia, 247—248, 252, 
283; catatonic, 247; chronic 
undifferentiated, 248; hebe- 
phrenic, 247; paranoid, 
247-248; simple, 247 

Schizophrenic patients, 287 

Scholarships, 119 

Schools, conventional expecta- 
tions, 74; depressed-urban- 
area, 83; inner city, 83; 
overcrowding of, 144; rela- 
tionship to community, 70, 
74; social organization of, 
75 

Scientific revolution, 110 

Secondary deviation, 329, 330 

Secondary prevention, mental 
disorders, 253 

Segregation, 12, 126, 128, 
133, 136, 141, 149, 176; 
de-facto, 180 

Self-development, 95 

Self-fulfilling prophecy, 329 

Senile psychoses, 283 

Settlement house movement, 
218 

Sit-downs, 155 

Sit-ins, 131, 132, 135-140 

Skid Row, 501 

Skills, social, 569 

Slum clearance, 46, 184, 191, 
218, 221, 229, 230 

Slums, 76, 132, 141, 144, 147, 
173, 176, 183, 185, 189, 
214, 219, 227, 229 

Small groups, 87 

Social achievement, 84 

Social action, 2 

Social activities, 5 

Social change, 5, 8, 11, 557- 
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Social integration, 7 

Social interaction, 6 

Social isolation theory, 252 

Social mobility, 59 

Social organization, 301 

Social pressures, 177 

Social problems, drug addic- 
tion, 3; examples of, 1, 2; 
“latent,” 1; “manifest,” 2; 
physical illness, 6; sociologi- 
cal analysis of, 5 

Social processes, 7 

Social reforms, 187 

Social reorganization, 349, 
356 

Social Security, 26 

Social services, 526-534 

Social welfare, 16, 217, 558 

Social work, 90 

Social worker, the, 86 

Sociocultural theories, alco- 
holism, of, 467—468; crime, 
of, 301-304; drug addic- 
tion, of, 410-412; juvenile 
delinquency, of, 346-349; 
mental illness, of, 251-252 

Sociologists, 1, 4 

Sociology, 4, 5, 79 

Sociopaths, 248 

Standard of living, 11, 12, 97 

Status, 15, 85, 559 

Stimulant drugs, 407 

Subcultures, of delinquents, 
346-348, 354; characteris- 
ties of, 347; conflict, 348; 
criminal, 348; retreatist, 
348 

Subprofessionals, 534-547 

Suburban fringes, 185 

Suburban pattern, 211 

Suburbs, 236; dormitory, 144 

Symbolic interaction theory, 
322-327, 331 

Synanist, 434 

Synanon, 328, 330, 331, 414, 
431—442; background, 432— 
434; group therapy at, 434— 
435; principal forces at 
work, 439-441 


Teacher training, 73, 74 


Techniques of neutralization, 
325 

Temperance movement, 464 

Therapeutic community, 
284-286 

Tipping phenomenon, 142 

Tip-point phenomenon, 143 

Tip-point psychology, 151 

Tolerance, in drug use, 406 

Traffic, 233 

Tranquilizing drugs, 253, 
280-286; hospital popula- 
tion reduction, 281-286 

Transportation, 231, 243 

Treatment, alcoholism, of, 
470, 471, 494-511; crime, 
of, 304-305, 315-341; drug 
addiction, of, 414-415, 
422-461; juvenile delin- 
quency, of, 349-350, 371- 
404; mental illness, of, 
253-254, 280-295 


Unemployment, 16, 17, 36, 69 

Uniform Crime Reports, 298, 
299 

Unions, labor, 55 
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114, 117, 118; federal con- 
trol and influence of, 113, 
120; institutional control 
of, 120; land grant, 66; 
public, 66; state control of, 
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search center, 112 

Urban areas, depressed, 84, 
86, 88, 89, 94 

Urban blight, 79, 145, 222, 
224, 227, 228 
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203 

Urban expansion, 183, 195, 
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Urban growth, 195-206, 211, 
214, 215, 216 

Urban-industrial revolution, 
187 
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Urban planners, 194 

Urban planning, 183, 190, 
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Urban problems, 218 

Urban redevelopment, 144, 
203, 219, 221, 228 
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150, 191, 202, 204, 221 

Urban services, 184 

Urbanization, 99, 182, 558, 
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Value dilemmas, 4, 5 

Values, 2, 3, 14, 80, 301, 
346-347 
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tions, as, 323; individual 
conduct, and, 322-325 

Vocational rehabilitation, 39 

Volunteers in Service to 
America ( VISTA), 30, 41 
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Weekend sentences, 332 

Welfare colonialism, 133 

Welfare services, 25 

Welfare state, 13, 46, 47 

Well-Being Clinic, 253, 273- 
279; applicants, 275-276; 
assumptions of, 277-278; 
clinic operation, 274-275; 
origins of, 273-274 

White backlash, 151, 168, 
172 A 

Withdrawal, 406-407, 414 

Withdrawal distress, 410 

Withdrawal symptoms, 443 

Woodlawn Organization, the, 
175 

Work release, 305, 332-341; 
conceptions of, 335-336; 
halfway house, and, 336— 
337; in other countries, 333; 
in United States, 332-333, 
334-335; misdemeanant, 
and the, 337-339; punish- 
ment, and, 339-341 

World Health Organization, 
273, 278, 405 


Youth, disadvantaged, 83; 
mobilization of, 174, 175; 
Negro, 81; problems of, 90; 
programs, 28 
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OTHER TEXTS CONCERNING 
SOCIAL PROBLEMS 


SOCIOLOGY OF DEVIANT BEHAVIOR, Revised Edition 
by Marshall B. Clinard, University of Wisconsin i l 


Prepared fOr courses entitled “social disorganization,” “social problems,” “social pathol- f 
ogy,” and “deviance,” this famous, much-respected text emphasizes in its new edition the 
analysis of certain behavior in terms of deviations from norms and the process in the 
analysis of deviant behavior, avoiding mere description or the citation of isolated facts. 

The second edition offers new chapters on types of juvenile delinquents and on the 
sociological aspects of the prison and the mental hospital. The use of comparative ma- 
terial from societies outside the United States gives the book a breadth of interest well 
beyond that of the typical text designed for undergraduates. 


CRIMINAL BEHAVIOR SYSTEMS: AT YPOLOGY 

by Marshall B. Clinard, University of Wisconsin, and & 

Richard Quinney, New York University a 
~ —A text, with supporting research, on criminal behavior that provides a systematic analysis 

of (TJ the construction of types of crimes, (2) the formulation and utilization of a typology 

based on criminal, behavior systems, and (3) a selection of the most important research on 

types of crime. Thecontents are divided according to eight different criminal behavior 


systems, and each category of selec 


ted research is introduced by an-original substantive 
essay and a selected bibliography. i 
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